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Abstract 
This thesis provides an analysis of the trajectory of Indigenous organisations’ development goals 
in the border region of Arica y Parinacota, Chile. The convergence of development notions from 
the Indigenous Peoples on one side and the State on the other is generally viewed as a field of 
dispute and resistance. However, I argue that development processes in the borderland have led 
Indigenous people to draw their relationship with the State institutions into a collaborative space. 
The sovereignty over Arica y Parinacota was transferred from Peru to Chile in a process that started 
during the War of the Pacific (1879-1883) and ended with the Treaty of Lima (1929). Then, given 
its geopolitical importance, different governments took special measures to stimulate the local 
economy (1958-1976), strengthen border security (1973-1989) and grant administrative 
independence (2007). Meanwhile, in the 1990s, authorities translated the Indigenous Peoples’ 
development demands into an institutional framework. Throughout these periods, most 
Indigenous people in the borderland have acted strategically conforming to the law, as well as used 
their identities and cultural practices to build relationships with governments. 
To analyse the interactions of Indigenous people, the framework combines multiple theoretical 
lenses such as development theory, institutionalism and social constructivism. Through it, the 
thesis maintains that certain Indigenous groups recall the memory about local historical injustices 
and development projects to gain a dominant position. Thus, they empower or suppress voices 
from their peers in the political arena. This research contributes to Indigenous Studies by 
examining how progressive political agency of urban and trans-local Indigenous people reinforces 
unequal power relations, and to Development Studies by looking into how participatory policies 
allow marginalised social groups to create distinctive discourses, and thus to influence resource 
allocation. 
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Resumen 
(Abstract in Spanish) 
Esta tesis proporciona un análisis de la trayectoria de objetivos de desarrollo establecidos por las 
organizaciones Indígenas en la región fronteriza de Arica y Parinacota, Chile. La convergencia de las 
nociones de desarrollo desde los Pueblos Indígenas por una parte y el Estado por otra, es 
generalmente vista como un campo de disputa y resistencia. Sin embargo, argumento que los 
planes y políticas de desarrollo en la zona fronteriza han llevado a las personas Indígenas y sus 
organizaciones a establecer relaciones con las instituciones del Estado en un espacio colaborativo. 
La soberanía sobre la región de Arica y Parinacota fue transferida desde Perú a Chile en un proceso 
que comenzó durante la Guerra del Pacífico (1879-1883) y finalizó con el Tratado de Lima (1929). 
Luego, dada la importancia geopolítica, distintos gobiernos han tomado medidas excepcionales 
para estimular la economía local (1958-1976), fortalecer la seguridad fronteriza (1973-1989) y 
entregar independencia administrativa (2007). Por otra parte, en los 1990s, las autoridades traducen 
las demandas de desarrollo expresadas por las Pueblos Indígenas en un marco institucional no 
diferenciado. A lo largo de estos periodos, la mayoría de las personas Indígenas en la zona 
fronteriza han actuado estratégicamente apegado a la normativa jurídica, así también han usado su 
identidades y prácticas culturales para establecer relaciones con los gobiernos. 
Para analizar las interacciones de los individuos Indígenas, el marco teórico combina diferentes 
enfoques tales como la teoría del desarrollo, institucionalismo y constructivismo social. A través 
de este, la tesis sostiene que ciertos grupos Indígena evocan las memorias sobre injusticias 
históricas y proyectos de desarrollo locales para obtener una posición dominante. Así, ellos 
fortalecen o suprimen voces de sus pares en la arena política. Esta investigación contribuye a los 
Estudios Indígenas examinando cómo la agencia política de las personas Indígenas urbanas y 
translocales refuerza las relaciones dispares de poder, y a los Estudios del Desarrollo investigando 
cómo las políticas participativas permiten a los grupos sociales marginados crear discursos 
diferenciados para incidir en la asignación de recursos. 
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Jukkh’a aruna 
(Abstract in Aymara) 
Aka lurawixa uñacht’ayañan muniwa kunjams sarantawayi desarrollo apnaqawinaka, indígena 
tantachawinaka Arika y Parinaquta, Chile, uksatuqina. Kunjamasa amuyu sarantawinakaxa, indígena 
markanakata Estado uksatuqimpi mayacht’asiwayaxi, kunjamarakisa aka pa amyawi thakinakaxa 
t’aqtawayapxi. Amuyt’ataxa aka pa sarantawinakaxa, aksa qurpa tuqinxa mayacht’atawa sarantaski.. 
Nayra pachaxa, Arika y Parinaquta Perúmarkat aptaqatanwa, kuna pachatixa Guerra del Pacífico 
(1879-1883) utjawayki, uka uraqinakaxa Chile markaruw pasawayxhi, Tratado de Lima (1929) ukan 
qilqantata.  Jutirinakansti, Arika y Parinaquta, Estado chilinusti irpirinakapa, aksa tuqi uñjañataki, 
amnaqañataki, jach’anchañataki wali amuyunaka, lurawinaka sartawayapxi, palla pallanakas 
uñjañapataki puqantawayapxi. Ña 1990s uksatsti, chili marka irpirinakaxa aptawayapxarikiwa kuna 
mayiwinakas, munakinakas indígena markanakata utji, irpirinakaxa ch’amanchawayapxi 
igualpuraki, taqinakataki uka sarantakinaka. Aksa pachanakansti, ayllunaka irpirinakata yaw 
sawayapxiw uka uñachawinaka, liyinakasa phuqawayapxi, sarnaqawinakapas, amuyt’awinakapas, 
chili markaruw uñkatawayapxi. 
Uka luriwi sarantañapatakixi, Indígena jaqi uksatsti aptakatawa amuyawinaka: teoría del desarrollo, 
institucionalismo, constructivismo social, ukanaka. Uka amuyunakatsti, aka lurawixa sañ uñacht’an 
muniwa kunjams ma qawqha indígena markanaxa amtapxi t’aqisiw sarnaqawinakapata nayrapach 
jichha pacha uñtasa, wali jichatpacha sarantañataki. Ukham jupanakaxa amstayayapxi, tantachawi, 
uksatuqina. Aka lirakixa ch’amanchawayiwa Estudios Indígenas uksatuqiru, kunjamas 
amuyuwinakapaxa sarantaski Estado chileno ukampi, kunjamas indígena jach’a markanakana, 
ayllunakana yaw sawayapxi. Kunkamas ayllunakaxa mayacht’asipxi, ch’axwasa, sarantanxí Estado 
chilinu ukampi. 
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Note on the Text 
Indigenous  It is capitalised throughout this thesis and used as a proper noun so as to 
recognise the political Indigenous status of an individual or a collective. 
This is similar to the capitalisation of pronouns such as Chilean, Peruvian 
or Bolivian. Furthermore, specific Indigenous identities such as Aymara, 
Mapuche or Quechua will also be under the same rule. 
Indigenous People(s) (Pueblos Indígenas). When people is capitalised, it refers to members of 
particular Indigenous group that re-emerges in the political association with 
the notion of ‘peoplehood’ rather than an ‘ethnic group’ or a ‘culture’. 
Indigenous people (Personas Indígenas). The lower case version of people refers to human beings 
in general that self-identify as being Indigenous, claim to be Indigenous 
descendants or are accepted as members in an Indigenous organisation. 
Arica y Parinacota It refers to the northernmost region in Chile. As a name of a territorial unit, 
it is not translated into Arica and Parinacota. 
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Preface 
The city of Arica became significant in the history of Chile as a result of the Battle of Arica, which 
occurred on the 7th June 1880 during the War of the Pacific (1879-1883), commonly known as the 
Asalto y Toma del Morro de Arica, between Chilean and Peruvian forces. From this military event, a 
Chilean flag flies on the top of the Morro —a 139-metre-high hill— as a symbol that Chile starts 
in Arica. On each June 7, civil and military authorities commemorate the victory of the Chilean 
army, in recent years, with a combat re-enactment, a firework display, a morning Mass, and a civic-
military parade. From 2013, this day was declared a holiday only for the region of Arica y Parinacota. 
A year later, due to the Bicentennial Legacy (Legado Bicentenario) Programme, President Sebastian 
Piñera’s administration placed a notably bigger flag replacing the previous one. Thus, authorities 
and institutions not only revive the military past of Arica, but also enact a concrete positioning of 
national interests within local histories. In that way, official discourses about Arica tend to hide 
Indigenous historical events. The invisibility of Indigenous presence in these historical 
commemorations was one of my motivations to undertake this research. Thus, through it, I reveal 
the experiences of Indigenous people in the north of Chile connecting it with national and 
international historical events.  
I identify myself as an Indigenous person and recognise my Aymara ancestry. My parents were 
born and raised in different highland Aymara communities, and they are Aymara-native speakers. 
Through them, I have learned about Aymara culture. Highland villages (pueblos del interior) are not 
unknown places for me. I completed my military service in a regiment located in the highlands and 
have travelled to villages on multiple occasions. I feel very familiar with other Andean cultures, 
but my identity is urban rather than rural. From a Nation-State perspective, I am a first-generation 
Chilean, whose parents come from Bolivia, and I was formally educated in Chile (Arica and 
Santiago) and overseas (the US and now Australia). Even though I was born and raised in Arica, I 
have usually been labelled as the ‘Other’ in Chile due to my Indigenous surname, complexion and 
tone of voice. Ironically, yet not surprisingly, my own background and physical characteristics 
became advantageous for conducting this study on Indigenous people and their organisations in 
the region of Arica y Parinacota. 
At the beginning of this study, I was aware that my positionality as an insider-outsider researcher 
would depend on relational attributes rather than intrinsic qualities (Chacko, 2004), which would 
affect the production of knowledge. The intersection of identities (class, gender, sexuality, etc.) 
defines the relational position as an insider or an outsider. However, the adoption of one or 
another position tends to simplify a research (Hayfield & Huxley, 2015). In this case, seeking an 
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outsider position to produce objective insights is contrary to the deep analysis of the political 
relationship between Indigenous and non-Indigenous actors (Brayboy & Deyhle, 2000). Thus, I 
continuously reflected during research about how my positionality in relation to participants 
shaped their responses as well as my analyses. I understood that even though participants and I 
self-identified as being Indigenous, our backgrounds and experiences were different. Therefore, I 
agree with the notion that both statuses can co-exist in a research project (Rubin, 2012) and the 
insider-outsider boundary is rather a space of in-between-ness (Milligan, 2016; Zhao, 2017). While 
I thought that I was able to take different positions in conducting research in Indigenous 
organisations, I was simultaneously an insider as an Aymara person and an outsider as a researcher. 
As other local-born researchers and due to my position in relation with Indigenous organisations, 
I acknowledged a space of commonalities and divergences with participants of this study regarding 
political views, beliefs and standpoints. In this regard, it is necessary to differentiate conflicts that 
appear associated to my identities from those related to relations of power (Giwa, 2015). Thus, 
there were moments that I opted for being an observer rather than a participant-observer in order 
to avoid undermining the relationships developed throughout fieldwork. In doing so, sometimes, 
I experienced a wide range of identity, structural and equality-related issues that Indigenous 
representatives and activists commonly face. I would like to emphasise that most Indigenous 
people that participate in politics are observers that expressed their support by attending the 
meetings of an organisation. 
I focused on Aymara people who were politically active. This criterion represented a challenge for 
me, because I did not know how Indigenous organisations work and what was their relationship 
with governmental agencies. Soon, I realised that Indigenous individuals, in their role as dirigentes 
(representatives) or organisation members, have defined their own interests framed within legal 
and institutional structures. In this context, it was interesting to see how some Aymara people 
understood their own social identity through not only different lenses in relation to the past, but 
also in regards to political agendas defined by governments. Although I was fully aware of the 
differences between Indigenous Peoples at the national and even regional levels, I was not 
knowledgeable about the degree of differences at the micro-level. In this context, I gained access 
to dirigencia Indígena (Indigenous organisation representatives) thanks to not only my identity, but 
also my participation in Indigenous activities. Over time, I saw myself as an activist for Indigenous 
political demands, particularly, after taking part in collective actions (e.g. protests, assemblies, 
meetings, etc.). In these spaces, language was not an obstacle to interact with Aymara 
representatives and people. Similar to me, most Aymara people speak Spanish as their first 
language and most of them have secondary or tertiary education. It is important to note that 
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authorities are not fluent in Aymara or other Indigenous languages, even if the State institutions 
have relations with Indigenous people and organisations.  
I cannot ensure that I wrote this research only as an Aymara person, because I interpreted their 
characteristics of experiences, oral histories and observations according to my different identities 
and roles. In this process of interpretation, as a researcher, I was influenced by sympathies, political 
ideology and social class (McCurdy & Uldam, 2013). In this context, I attempted to privilege the 
Indigenous perspective respecting the thoughts of Indigenous people. Thus, I chose an adequate 
number of quotes from 40 in-depth interviews in order to reveal situation-dependent discourses. 
In doing so, my knowledge on local culture allowed me to capture some nuances of meaning in 
the interviewees’ narratives. In this process, my perception changed when I met with 
representatives of non-dominant Indigenous groups. Through them, I learnt about the multiple 
Indigenous voices in the local context that are absorbed in local dominant discourses. 
Writing this research from Sydney gave me the opportunity to know more about Aboriginal and 
Torres Strait Islander Peoples by reading news, attending conferences and taking part in rallies. I 
compared the situation of Indigenous people in Australia and Chile through which I found 
similarities and differences. I perceived an intermittent resistance of Australia’s First Peoples to 
government decisions. Recently, after a three-day gathering, delegates of First Nations Australia 
released the Uluru Statement of the Heart that challenged the government campaign for the 
constitutional recognition started in 2012. For them, the constitutional recognition is a symbolic 
or minimalist change by which their statement demanded voice in parliament and a treaty with the 
Commonwealth of Australia. Aboriginal and Torres Strait Islander Peoples have developed a 
political discourse based on the devastating impacts of the British colonisation, which highlights 
specific historical events. Meanwhile, Chilean Indigenous leaders and people have accepted, from 
2014, to work with the State to reach agreements for the constitutional recognition, which seems 
to be addressed already.  
This research represents a journey that helped me to clarify not only how to think about the history 
of Indigenous people in the borderland, but also how to define my role in the Indigenous Aymara 
society. In the research process, questions arose in the interaction with Indigenous people in 
respect to how scholarly work about local Indigenous people has contributed to re-create their 
culture. In this sense, the diversification of public notions contributes to the inclusion of 
marginalised groups into national historical narratives and memories (R. Mason & Baveystock, 
2009). In addition, the increasing interaction of Indigenous people with government has given rise 
to more homogeneous forms of discourses and memories, which have a political connotation to 
4 
 
define the social and institutional relationships. Thus, my interest was not to define a solution for 
local issues, but to contribute with the diversification of discourses in order to strengthen the 
Indigenous demands from borderland to development. 
Finally, as an Indigenous researcher, I had to learn multiple theoretical concepts aligned with 
scholarly conventions and hegemonic understandings in order to present the experiences of 
Indigenous people I worked with. In practice, as an Indigenous person, I wrote in English what I 
thought in Spanish about what Indigenous people say and do in their essentialist and hybrid 
contexts. For this reason, I placed multiple mental bridges. I avoided making an issue of this 
circumstance considering that I understand I am a researcher in a non-Indigenous University. In 
this process, I might have obscured important dynamics of Indigenous men and women. In part, 
this has been the result of having to subject myself to the context of academic research, but also 
the intersection of my identity, history, language, positionality as well as aspirations. Nevertheless, 
I partially exercised my autonomy with which I combined two agendas, one as a scientist (or 
Indigenous researcher) and another one as a citizen (or urban Indigenous person) in order to 
define an adequate framework for promoting Indigenous interests as Briones (2013, p. 12) 
mentions. 
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Chapter 1  Introduction 
Indigenous Peoples have emerged into the international arena in recent decades, seeking to claim 
their collective rights. To meet their aspirations, two intergovernmental organisations, first, the 
International Labour Organisation (ILO) and, then, later, the United Nations (UN), shifted away 
from their initial, assimilationist, paradigm by creating new legal frameworks for Indigenous 
Peoples. Thus, in 1989, the ILO established its Convention No. 169 on “Indigenous and Tribal 
Peoples” replacing the Convention No. 107 (1957) on “Indigenous and Tribal Populations”, while 
the UN General Assembly adopted the Declaration on the Rights of Indigenous Peoples (UN 
DRIP) in 2007. In this period, other international agencies began to reformulate their mechanisms 
of participation to involve Indigenous people. The World Bank, for instance, changed in 2005 its 
Operational Directive 4.20 of 1991 with a new Operational Policy 4.10, which was intended to 
recognise Indigenous cultural, political and economic rights in its loans to projects. The UN 
General Assembly has specifically incorporated Indigenous Peoples’ needs in six targets of the 
Sustainable Development Goals agenda. Although these and other international organisations are 
expected to encourage and channel the implementation of Indigenous Peoples’ demands through 
these mechanisms, the governments of Nation-States remained capable of limiting Indigenous 
Peoples’ rights in order to avoid possible interference with domestic development plans. 
Therefore, the implementation of rights such as self-determination, self-governance and 
development remains problematic for governments.  
The implementation of Indigenous Peoples’ rights is a political process that goes beyond the 
adoption of international conventions or treaties. In relation to the right to self-determination, in 
particular, James Anaya, who was a UN Special Rapporteur on the Rights of Indigenous Peoples 
(2008-2014), states that this right “is grounded in the precepts of freedom and equality that can be 
found rooted across time and space in various cultural traditions throughout the globe” (2009b, p. 
187). From a political perspective, Ballengee-Morris, Sanders, Smith-Shank, and Staikidis (2010) 
propose to understand this right as a political space that enables the free action of Indigenous 
Peoples without influence of others. In each country where Indigenous Peoples have negotiated 
with government, they have used this political space in order to constitute their collective capability 
(Murphy, 2014). For instance, Bolivia, in South America, enacted a new constitution that 
recognised 32 Indigenous nations and guaranteed their rights to self-determination and autonomy 
(Schavelzon, 2012). This country ratified the ILO Convention No. 169 in 1991 and enacted the 
UN DRIP as a law in 2007. New Zealand has modified its governance policies, moving from a 
State-determined Indigenous development paradigm to a self-determined one (Loomis, 2000). 
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However, New Zealand rejected ILO Convention No. 169, and voted against the UN DRIP. The 
contrasting experiences of these countries demonstrate that the relationship between governments 
and Indigenous Peoples is not solely dependent on the incorporation of international standards in 
domestic legislation. 
In general, Latin American countries have modified their domestic legal frameworks so as to 
conform internationally-recognized conceptions of Indigenous rights. According to Stavenhagen 
(2010, p. 108), most countries in Latin America have reformed their constitutions to recognize 
Indigenous people as political subjects, and not merely as objects of policy. Particularly, until 2017, 
14 out of 22 countries that have ratified the ILO Convention No. 169 (1989) are in Latin America. 
At the same time, however, governments in the region have consistently tended to bring the so-
called Indigenous People’ Affairs strictly within their own, national, institutional and administrative 
structures such as ministries, under-secretaries or bureaus. Therefore, authorities have established 
policies to respond to development demands based on a cultural diversity approach, but at the 
same time have limited Indigenous rights to self-governance and territorial control (Richards, 2013, 
p. 101). In this context, C. Doyle and Gilbert (2011) developed the concept of “the development 
aggression” to describe such rights-denying developmental processes, which they see as rooted in 
the failure to recognise Indigenous rights. In these cases, the ineffective participation of Indigenous 
communities reflects a wider condition of disempowerment (Forero, 2015). Some scholars 
emphasize the positive connection between the recognition of rights and development – implying 
that where such rights are not fully recognized, development outcomes will be disappointing. In 
spite of these inadequate implementations of the concept of Indigenous rights, some Indigenous 
communities have taken advantage of especial regulations, specialised government agencies and 
official programmes in order to satisfy their needs and interests. 
In contrast to other Latin American countries, Chile has taken different approaches to its 
Indigenous Peoples’ political challenge1. Government recognised their ‘Indigenous Peoples’ 
(Pueblos Indígenas) as ‘Indigenous ethnic groups’ (Etnia Indígenas) through the Indigenous Law 
(1993), rather than through constitutional reform. In addition, this Law created an agency, known 
as Corporación Nacional de Desarrollo Indígena (National Corporation of Indigenous Development, 
CONADI), which has been in charge of the Indigenous policy-making process2. Given that this 
regulation does not consider the collective rights such as self-determination and self-governance 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
1 Indigenous Peoples in Chile are: Aymara, Diaguita, Kawesqar, Kolla, Lickan Antai (Atacameño), Mapuche, Quechua, Rapa 
Nui, and Yagan, which are recognised by the Indigenous Law No. 19,235 of 1993. 
2 CONADI is a State institution created by the Chilean Indigenous Law No. 19253 in 1993. Its mission is “to promote, 
coordinate and execute the Chilean state action aimed at the integral development of indigenous persons and communities, 
especially in the economic, social and cultural dimension and to promote their participation in the mainstream society”. 
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(Henríquez-Viñas, 2005), some Indigenous organisations, such as Mapuche organisations, have 
demanded autonomy, self-determination, political participation and territorial control to improve 
their position in society. Other Indigenous organisations have, however, followed other strategies 
to exercise their rights in the conditions provided by governments. For instance, Palomino-
Schalscha (2011), arguing from a post-structural and decolonising perspective, shows that tourism 
projects in Mapuche communities enable the articulation of development and self-determination. 
In this case, Indigenous communities have moved from the pursuit of a rights-based strategy to 
one that involves practicing their responsibilities with regard to their ancestral lands (Corntassel, 
2008; Corntassel & Bryce, 2012). This approach of self-determination is consistent with the UN 
DRIP, which insists that Indigenous Peoples’ rights cannot be used to dismember or impair the 
territorial integrity of sovereign States (Churchill, 2014; Kuprecht, 2013, p. 80; Weller, 2005). At 
the same time, it overlooks the political relationship between self-determination and secession 
claims (Castellino & Gilbert, 2003; Koskenniemi, 1994). In this regard, Indigenous organisations 
seek to achieve their interests in ways that correspond to the domestic policy environment of each 
country. 
In order to understand the characteristics of Indigenous development in Chile, it is necessary to 
consider other factors that are not associated with Indigenous rights. For instance, the military 
regime (1973-1990) restructured the country’s political-administrative divisions by creating twelve 
regions and a metropolitan area. This process of regionalisation, aimed at enabling planning for 
development, and incorporated development as a responsibility of the internal administration. The 
regionalisation process ignored social, historical and cultural factors such as the relationship 
between different Indigenous communities. In the same way, recent governments have gradually 
advanced in a decentralisation agenda in order to address local demands from regions. This 
decentralisation, according to Faguet, Fox, and Pöschl (2015), has acted to increase the State’s 
presence in certain communities, especially in those cases where policies incorporate citizens’ 
interests. Currently, the President of Chile may appoint regional authorities at his or her discretion, 
but political leaders from the regions are seeking to replace this system with one in which such 
authorities are directly elected. Therefore, institutional development involved in the 
implementation of non-Indigenous policies is able to determine opportunities and constraints of 
Indigenous people at the sub-national levels. 
In addition to the redistribution of power produced by the regionalisation, the creation of 
boundaries among Bolivia, Chile and Peru divided the Indigenous communities in the north of 
Chile. Because of the War of the Pacific (1878-1883), Chile incorporated new Indigenous 
population that are, nowadays, concentrated in the region of Arica y Parinacota and Tarapacá. 
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Particularly, in Arica y Parinacota, most Indigenous people recognise themselves as being Aymara. 
After their legal recognition as such, governments began to speak of Indigenous development as 
a group of policies that address the issues of Indigenous communities. At the same time, a regional 
development seeks to solve local problems. Both sets of policies from national and regional 
governments intersect the interests of Indigenous communities. In general, government 
intervention has produced few conflicts with Aymara communities in comparison with other 
Indigenous Peoples in Chile. This suggests that there are spaces of negotiation where Indigenous 
communities and local authorities have created consensus with respect to development. In the case 
of Arica y Parinacota, the convergence of political views has depended on territorial control, 
authority distribution, and on geopolitical issues, rather than the implementation of rights.  
Next, I describe in more detail the situation that emerged in Chile from the relationship between 
Aymara communities and government agencies. I will then discuss the key issues around the 
theoretical and methodological approaches I employ in this thesis, as well as the trajectory taken 
by my research and data collection. Finally, I will outline the chapters in this thesis. 
1.1  Research Problem 
In this thesis, I focus on the Indigenous people and organisations located in the region Arica y 
Parinacota, which groups four communes: Arica, Camarones, General Lagos and Putre (see Figure 1.1). 
Specifically, my research explores the relationship of Indigenous people among themselves and 
with government agencies. My approach is to reflect upon what factors have extended or limited 
the relationships of Indigenous people that framed within development policies and discourses. 
Understanding development as a longitudinal phenomenon, the main research problem emerges 
from three categories: territorial control, authority distribution and geopolitical issues. These 
categories allow me to focus on the social, political and institutional changes, which have reshaped 
power relations affecting the Aymara and other Indigenous people in the northern borderland of 
Chile. 
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Map 1.1 Towns, villages and hamlets in the Region of Arica y Parinacota 
 
Source: Own elaboration from the National Institute of Statistics (2016) 
Territorial control 
After the War of the Pacific (1879-1883), government assimilated the Indigenous communities of 
this region into mainstream society, a process that scholars identify as the chilenización. It sought to 
minimise or abolish Indigenous identities, languages and cultures during a period in which the 
national legal framework did not differentiate the Indigenous Peoples. The recognition only came 
in 1993, when government acknowledged the presence of Indigenous Peoples in the country 
through the Indigenous Law No. 19253 (henceforth referred to as the Indigenous Law). It aims at 
promoting development in Indigenous communities, which avoids infringing individual property 
rights by overlooking the recognition of collective rights. Before and after the recognition process, 
governments have established different administrative schemes to coordinate development 
interventions in the borderland. Some of these are:  
•   In 1965, the administration of Eduardo Frei established the first protected area for wildlife 
in ancestral Indigenous land, an act which overlooked the property rights of Indigenous 
communities. 
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•   In 1974, the dictatorship of Augusto Pinochet reformulated the administrative-political 
divisions that had fragmented the Indigenous communities and established the relationship 
with local authorities. 
•   In 1993, Patricio Aylwin’s administration enacted Indigenous Law No. 19253, under which 
nine ‘Indigenous Peoples’ were recognised as ‘Indigenous ethnic groups’. 
•   In 2004, the government of Ricardo Lagos created an area of Indigenous development in 
the region of Arica y Parinacota based on the Indigenous Law (1993) that began to operate 
in 2008. 
These State interventions contributed to the migration of Indigenous families from the highlands 
to Arica. In the city, they maintained their relationship with their ancestral land by recreating 
cultural and religion traditions. Some of them even have retained relationships with Indigenous 
communities in neighbouring countries. Nevertheless, few Indigenous people and organisations 
consider this trans-nationality as a component with which to construct identity and culture. 
Therefore, the national identity is seen to take precedence over the Indigenous one. 
Authority (re)distribution 
In addition, the central government has created different institutional arrangements in order to 
address development needs in the Arica y Parinacota region, according to different degrees of 
decentralisation and centralisation. In general, these measures adopted an economic approach that 
authorities translated into infrastructure projects intended to strengthen productive sectors. 
Although the region gained a certain degree of decentralisation over this period, the military regime 
(1973-1990) strengthened the presence of government at sub-national level through the new 
political-administrative divisions it imposed. Specifically, the key policies implemented over the 
decades from the 1950s to the twenty-first century were as follows:  
•   Between 1958 and 1976, the central government implemented a form of decentralisation 
in the former Department of Arica to encourage the infrastructure and economic 
development. 
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•   In 1995 and 2000, the administrations of Eduardo Frei and Ricardo Lagos, respectively, 
enacted two special laws to stimulate private investment in the region and thereby improve 
economic conditions. 
•   In 2007, under Bachelet’s first presidency, the provinces of Arica and Parinacota were 
made a new territorial unit of first level in the political-administrative division in Chile. 
It was and is under these schemes of governance that institutional planning has articulated, and 
continues to articulate, development practices in the region. Only in recent years has government 
considered the participation of social groups, which might have influence in the implementation 
of political reform at local level. Specifically, the measures associated with decentralisation 
processes have opened a debate about the autonomy of Indigenous Peoples in rural communes 
such as that of General Lagos, and the other communes that make up Arica y Parinacota. 
Geopolitical issues  
After the territorial annexation of 1883, state sovereignty and territorial integrity have consistently 
been issues for Chilean governments, issues which have strongly impacted upon the relationship 
between Indigenous communities and local authorities. For example, even before the legal 
recognition of Indigenous Peoples, governments had to pay attention to the identity, language and 
culture of Indigenous communities, because of their association with related communities in 
neighbouring countries. This persistence of Indigenous identity as a key political factor in the 
region was especially true in two periods: during the process of assimilation that followed the War 
of the Pacific (1879-1883) and during the military dictatorship (1973-1990). Hence, the important 
facts that affect this area to Arica y Parinacota in this topic are: 
•   In 1883, because of the War of the Pacific, Chile annexed lands that had previously 
belonged to Peru, incorporating the territory in the current region of Arica y Parinacota. 
•   In 1883, 1904 and 1929, Chile signed different agreements with Bolivia and Peru that 
modified the territory involved in the War of the Pacific as well as the territory of Arica y 
Parinacota. 
•   Between 1973 and 1989, the dictatorship reconceptualised the territory of Arica y Parinacota 
as a military enclave in case of a war against to Peru.  
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•   Since 2008, Chile has been involved in international dispute with Peru between 2008 until 
2014 and Bolivia from 2014 until present, which indirectly considered the territory of Arica 
y Parinacota. 
Due to the ongoing disputes with neighbouring countries, the Ministry of Foreign Affairs 
established the “Agency of Sovereignty” to organise the defence of Chile in the international scene. 
The strategy defined by this institution has considered the region of Arica y Parinacota in specific 
terms. For example, the government has exposed the environmental problem produced by the 
Treaty of 1904 with Bolivia. In 1978, Chile severed diplomatic relations with Bolivia, after the latter 
country proposed that Bolivia, Chile and Peru could jointly administer the port of Arica and the 
sea in front of it. In recent years, social organisations and movements in Arica y Parinacota have 
claimed measures from government in order to compensate for the disadvantages produced by 
these conflicts. Occasionally, discourses on development demands project the idea that “the State 
has abandoned this city”, even though the government has implemented development plans in 
Arica and certain highland villages.  
In the Figure 1.1, I present chronologically the most important historical events related to these 
issues of the territorial control, authority distribution and geopolitical issues. 
Figure 1.1 Relevant historical events in the region of Arica y Parinacota 
 
Source: Own elaboration. 
Through these categories, it is possible to trace the institutional developments through which we 
can define a framework for the research problem. Firstly, as I already argued, the right to self-
determination, like other collective rights associated with Indigenous Peoples, has remained 
separate from institutional and structural reforms. Secondly, changes in these categories have 
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affected the relationships created by Indigenous people with their own communities. For example, 
highland Indigenous families have had to leave their traditional territories due to the creation of 
protected areas. However, in spite of the resulting depopulation, the links between these 
Indigenous families and their natal highland villages have persisted, and this has generated specific 
demands and forms of development. These demands are different from those, which express the 
needs of urban Indigenous people and organisations, because they focus on the environment-
community relationship. In both cases, these claims have not exceeded the limits defined by 
government agencies and the national development agenda. The development interests of 
Indigenous Peoples and government authorities are not neutral, but exhibit distinct degrees of 
politicisation. In this context, national and sub-national authorities have attempted to establish a 
horizontal dialogue with Aymara community representatives, in order to understand the 
development interests of those communities. This configures a particular social and political 
mechanism of integration, one that determines new challenges at the local level.  
1.1.2 Research Scope 
This research focuses on the relationships established by Indigenous people in the north Chilean 
region of Arica y Parinacota between 1965 and 2016. It was in 1965 that people in the highlands 
that are currently recognised as Indigenous communities met with local authorities to implement 
the first development plan in their villages with international technical assistance. Since then, 
different governments have contributed to Indigenous development, understood as those policies 
seeking to address issues of Indigenous people and their organisations. Within this framework, 
this thesis presents and analysis of how Aymara and other Indigenous people have been 
(re)creating and negotiating their development in an ever-changing political and institutional 
context. Specifically, I present: 
•   An exploration of the ethnic switching occurred in the region of Arica y Parinacota that 
allowed the (re)emergence of Indigenous and Aymara population after the Chilenización 
period. 
•   A description of the interaction between international and national agencies framed within 
the implementation of Indigenous rights. 
•   An examination of changes in the organisation of Indigenous people after their 
incorporation into Chilean sovereignty. 
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•   An understanding of the opportunities and constraints for Indigenous people defined by 
structural and institutional changes. 
•   An analysis of the dominant and subaltern voices and memories that have emerged out of 
the relationship of Indigenous communities and government agencies.  
1.2  Theoretical Approach 
The relationship between Indigenous Peoples and development in Latin America has inspired 
numerous theoretical discussions and innovative methodological strategies seeking to explain the 
social dynamics of that relationship. Theoretical formulations in previous scholarly works on 
Indigenous Peoples emphasised conflicts produced by the integration of people and families into 
dominant society. However, this orientation may not adequately describe current dynamics in 
which Indigenous people use their identities to (re)create or negotiate the conditions of 
development under which they live. A perspective should consider different dimensions to 
comprehend development in the relationships of Indigenous people with government agencies. In 
short, I argue that it is necessary to bring these existing issues together under one perspective that 
can allow for an effective analysis, rather than, for example, focusing only on international 
Indigenous rights. Additionally, I hold that the three related notions of Indigenous people, 
development, and government agencies, are not fixed and unchanged, but are in fact socially and 
historically constructed. I develop, therefore, a theoretical approach that adds and prioritises three 
dimensions associated with the analysis of institution, memory and voice so as to better understand 
the phenomenon of development in the encounter between Indigenous organisations and 
government agencies. 
The framework to analyse the development, Indigenous people and government institutions 
provides three pillars. First, by examining institutional changes over time, I have been able 
reconstruct the past to understand the mutually influential relationship between government 
agencies and Indigenous organisations. Second, development discourses and practices produce 
memories in Indigenous people through which I could articulate the past of relationship in the 
territory in the present. Finally, the exercise of political voice in Indigenous communities has, over 
the period studies, progressively influenced the ways in which government agencies make 
decisions. The voice is important, because enables the explanation of Indigenous people’ 
memories and their understandings of government institutions. Thus, in the present research, a 
focus on institution, memory and voice will allow me to relate the three main concepts to the local 
spatial reality. 
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Figure 1.2. Theoretical Framework 
 
 Source: Own elaboration. 
This theoretical framework permits an analysis of the trajectory of relationships produced by 
Indigenous people and government authorities, together and separately. In this regard, the 
approach should be focused on the dynamics of power, knowledge and ideology (N. Phillips & 
Hardy, 2002), in the asymmetrical relationship that exists between Indigenous Peoples and the 
governments of Nation-States. Moreover, concepts associated with institutional theory would 
permit to understand the transformative power in government agencies and the establishment of 
structures to empower and constrain agents (De Ville, 2013; Schmidt, 2008, 2010a). The contextual 
comprehension requires uncovering the multiple factors involved in this phenomenon. On 
Chapter 2, I will discuss in detail each foundational concepts of the theoretical framework.  
1.3  Methodological Approach 
My methodology draws on content analysis and ethnography to understand how development 
discursive and non-discursive actions represent interactions between Indigenous organisations and 
government agencies. In this research, content analysis is used as a qualitative methodology. Even 
though scholars make a distinction between quantitative and qualitative content analysis, according 
to Krippendorff (2004) affirms that the categorisation and counting of textual characteristics is 
conclusively presented in qualitative terms. Consequently, content analysis is defined as “a research 
method for the subjective interpretation of the content of text data through the systematic 
classification process of coding and identifying themes or patterns” (Hsieh & Shannon, 2005, p. 
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1278). As Cavanagh (1997) mentions that the content analysis is a flexible method, I used prior 
research to identify key concepts as pre-determined themes/issues and initial categories, which 
were revised and refined employing the theory. It is important to mention that the selection of 
sources for conducting the content analysis is not representativeness, but theoretical relevance.  
This first analysis prioritises to conceptualise and measure the co-evolution of actors as well as to 
capture the details and contexts of institutional transformations. The methodological strategy 
could reveal one or multiple patterns in that the discourse and language are used by Indigenous 
people and government authorities when speaking about development. In this vein, my analytical 
framework considers the debate about the degree to which structural variables or 
individual/collective agency determine outcomes in a similarly complex context. Thus, although 
institutional changes may encourage the transformation of Indigenous people, they are able to 
reinterpret, manipulate, socialise and embody development changes according to their own senses 
of reality (Kögler, 1996). In considering this interaction, certain methodological adjustments are 
necessary to accommodate both the agency-structure dichotomy and the divergent ontological 
perspectives involved. In particular, I will demonstrate the agency-structure interaction by not only 
detailing the participation of Indigenous people in policy processes, but also by emphasising the 
role of Indigenous memory and voice in those processes.  
The analysis of language, communication and discourse is central to understanding specific nature 
of particular types of interaction. Conceptually, discourse is used in various senses. One of them 
states that discourse is “a way of construing aspects of the world associated with a particular social 
perspective” (Fairclough, 2013, p. 11). In a similar vein, Bhatia (2004) proposes a genre-based view 
of discourses in order to integrate textual and contextual analysis. Therefore, the content analysis 
within discourse analytical approach, conducted in this research, goes beyond the textual 
characteristics and includes context in a broader sense. In doing so, it is not only important how 
the text is constructed, but also the manner that it is interpreted, used and, in some cases, exploited 
in contexts where the interaction among Indigenous people themselves and with government 
authorities occurs. By focusing on discourses, the content analysis attempts to reveal, on the one 
hand narratives, debates and consensuses, and on the other hand, the influence of past event and 
phenomena in current situation, both from the perspective of Indigenous people. In addition, this 
approach highlights that the interpretation of the meaning of a text depends on the relationship 
between the role of the research and its surrounding context.  However, this approach has a strong 
emphasis on structures, and therefore tend to minimise the roles of actors and agency. For this 
reason, a mixed-qualitative methodology was chosen to connect complementary components in 
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joint knowledge construction and, as J. Mason (2006) states, to conceptualise contexts from a 
multi-dimensional perspective.  
In contrast to the content analysis, the ethnography is oriented to explore all non-discourse 
interactions taking a close look at non-textual attitudes and conducts. The combination of content 
analysis and ethnography aims at linking the analysis with the politics and power struggles. In 
addition, according to Özbilgin and Vassilopoulou (2018), relationality of agency and structure is 
one of the principal concern in contemporary social science and requires the adoption of different 
methods in order to understand the heterogeneity. Moreover, Pavone (2014) affirms that 
outcomes in an extended span of time could be determined by role of individual/collective actions 
and not only by structural variables. Therefore, for the purposes of this study, ethnography is more 
than just a method or a data-collection technique: it is also a research style, used to understanding 
social meanings in contemporary Indigenous communities. Its incorporation responds to the 
exploration of three factors:  
•   The interaction between Indigenous communities themselves, as well as with government 
agencies at various levels. 
•   The identification of the institutional and structural arrangements that have been 
established to guide development of Indigenous people and communities. 
•   The interpretation and appropriation of governments’ notions of development by 
representatives of Indigenous organisations.  
Thus, this examination allows the creation of an analytical category based on the agency of 
Indigenous communities that may complement the content analysis approach. Although this 
approach coincides with post-development, the ethnography has assumed a renewed role to 
contribute the analysis of internal dynamics of domination and resistance (Hernández, 2016, p. 
33). In this realm, ethnography has prompted different orientations to engage with new 
phenomena. Thus, critical ethnography incorporates power, prestige, privilege and authority, and 
takes ethical responsibility of the researcher into account (Creswell, 2012) in order to represent 
accurately the material problems of inequity and social injustice (Stinnett, 2012). Also, policy 
ethnography has focused on the deconstruction of official categories (Yanow, 2015) disclosing the 
role of subaltern people who shape the social policies (Dubois, 2009). Having these orientations, 
the study approach uses its methodological versatility to better understand the relationships created 
by Indigenous organisations.  
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It is necessary to have certain precautions regarding the methodological strategies adopted in this 
study. One is the small-scale focus of the content analysis focused on textual characteristics, which 
limits the identification of certain linguistic patterns and their frequency (Baker et al., 2008). The 
other is that the potential for over-interpretation in ethnographic projects could lead to outcomes 
that lack sufficient empirical evidence (Svensson, 2014). A final one is the ethical representation in 
ethnographic work that may mean the revival and re-inscription of colonising techniques (Stinnett, 
2012) historically used against Indigenous Peoples. 
A methodological innovation in this methodological approach is to add temporality to the analysis, 
allowing the identification of longitudinally prevalent issues, and thus avoiding the limitations 
inherent in case studies that focus on one case at one point in time. This focus is required because 
time is an important factor in how variables are constituted and interact as a causal direction or 
permanent forces (Caren & Panofsky, 2005). In this context, this research examines how 
government created changes and how Indigenous organisations lived and experienced them. Many 
case studies of Indigenous Peoples clearly describe reaction, either positive or negative, to 
government decisions, but do not inform their readers if strategies adopted had consequences 
beyond a specific event, for example, in the studies of Indigenous social movements. 
In this research, the availability and accessibility of ethnographic fieldwork data has limited the 
scope of such a longitudinal approach. Therefore, my methodology starts with a content analysis, 
and only later, it incorporates, gradually, an ethnographic perspective. Consistent with the previous 
argument, the analysis of this phenomenon requires an individualisation of the historical trajectory 
of development discourses and changes in the relationship between institutions, ideas and 
interests. Moreover, the historical context is relevant to the effort to explain how hierarchical 
relationships among institutions have contributed to development changes in Indigenous people.  
This study emphasises three spans of time in which Indigenous communities in Chile have had 
relationships with different Chilean governments. The parameters of these periods correspond to 
those in the discourses of Indigenous people and organisations about historic milestones in local 
development. The period of analysis starts with the implementation of the first development plan 
for Indigenous communities, the Andean Plan (Plan Andino). It uses documents such as those of 
later examples of the local planning process, which I acquired during the data collection stage of 
my research:  
1) Development Plan for the Inland territory of Arica of 1974. 
2) Strategy of Aymara Development of 1997. 
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3) Assessment, actualization and analysis of territorial demands in the Indigenous Area of 
Development of 2015.  
These documents in which these plans are laid out are evidence of the political processes associated 
with the definition and use of local capabilities and resources. Periodization of the analysis of data 
enables the identification of the ways in which dominant and subaltern notions evolved, and how 
historical contexts facilitate the creation, by Indigenous people, of strategies linked to 
development.  
I define the name of these periods in accordance with the manner that agencies implement the 
policies associated with development in Indigenous organisations. Figure 1.3 presents the three 
periods used in this thesis.  
Figure 1.3. Periods of study 
 
Source: Own elaboration. 
These periods helped guide both the collection of empirical data, and its analysis. In the following 
pages, I briefly describe them, starting, with the period of localised development.  
First development period 1965-1989 
Years after their forced nationalization and assimilation into Chilean society, Indigenous Peoples 
of the north began to migrate to Arica, which was the main city of its region. The rural-to-urban 
migration arose after the government established special laws intended to reactivate Arica’s 
economy. The government of the time created, for example, an agency with administrative and 
financial autonomy and the role of guiding local development. This agency known as Junta de 
Adelanto de Arica (the Council for the Advancement of Arica, JAA), was the first case of 
decentralisation in Chile, and it faced two challenges: the increase in both internal and international 
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migration of Indigenous Peoples and the establishment of the military dictatorship in 1973. In 
particular, the dictatorship reduced the agency’s autonomy through a process of regionalisation 
that negatively affected development projects for Indigenous people and families in the highlands. 
During this period, the JAA, supported by international technical co-operation, defined the needs 
and priorities of Indigenous communities with only minimal participation of those communities’ 
leaders and representatives.  
Second development period 1989-2008 
Migrant indigenous families progressively adapted to urban life, leaving their ancestral lands 
behind. Thus, a phase of massive depopulation affected rural areas, although Indigenous elders 
remained in highland villages. In the urban centres, meanwhile, Indigenous migrants reorganised 
their families in new organisations through which they sought to recover and uphold their 
traditions. This phenomenon was not exclusive to Indigenous people in the borderland, but 
occurred throughout the whole country. One result of this social process, after the plebiscite that 
ended the military regime (1973-1990), was that the coalition of centre-left political parties, which 
looked to win the first post-dictatorship presidential election asked for support from Indigenous 
Peoples’ organisations. After the victory of this political coalition, the new government enacted a 
law to recognise the existence of Indigenous people, and created the CONADI3, a new agency 
that was placed in charge of the development of Indigenous people. In this period, the Indigenous 
organisations partially participated in the general definition of needs, but government agencies 
prioritised them according to national programmes, which were defined without consideration of 
different communities’ particular needs. Thus, the local initiatives implemented had a limited 
impact in Aymara and Indigenous communities in borderland. 
Third Development period 2008-2016 
Recently, two facts have affected the relationship between Indigenous Peoples and government 
agencies: the entry into force of the ILO Convention No. 169 on Indigenous and Tribal Peoples, 
and the changes made by the coalition of political parties in government. Through the Convention, 
the State has the obligation to inform the ILO and other international agencies about the policies 
implemented in favour of Indigenous Peoples. Additionally, it recognised the right to participate 
in the decision making process through an Indigenous consultation process. This was a significant 
milestone for Indigenous communities, especially those that remained in their ancestral lands. 
However, both centre-left and centre-right administrations have limited the participation of 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
3 A council of 16 members control the CONADI: seven representatives of Indigenous Peoples, three indigenous people 
designed by the president and six authorities of other governmental institutions. Two members belong to the Aymara Peoples 
and they are able to present the needs of Aymara communities to the Council to adjust a public policy. 
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Indigenous Peoples, in order to avoid risks or uncertainty in the implementation of national 
development agendas. For instance, government decided to group on-going and future public 
initiatives in a major plan known as the Special Development Plan for Extreme Regions in which 
Aymara and Indigenous people’ needs were considered, albeit in a minor way. Therefore, 
Indigenous people seeking to advance their interests have had to depend on Chile’s internal 
political interests, as well as on its international obligations. In this process, the State has used legal 
instruments to ratify cultural elements of Indigenous communities, while at the same time limiting 
or favouring their actions in certain other spheres, something that has complicated the power 
relationship between the State and these communities.  
1.4  Data Collection Methods 
It is necessary to recognise that every method of data collection has limitations. In this research, 
therefore, I have used complementary methods in order to obtain a better understanding of the 
complexities associated with Indigenous Peoples. I employed a combination of qualitative research 
methods including archival research, in-depth interviews and participant observation. Research 
data were collected between 2013 and 2017 through a historical archive study, 40 in-depth 
interviews, twelve-month participant observation and the review of over 100 official records from 
international and national agencies. Specifically, this thesis is based on of fieldwork consisting of 
short two-month trip between December 2013 and January 2014, six month of continuous 
fieldwork between September 2014 and February 2015, and follow-up visits at the end of 2015 
and 2016. The empirical material was gathered in three stages, corresponding to the three periods 
previously described (see Figure 1.3), and which I describe in the following section. 
First Stage: Historical Archive Study 
To examine the first period (1965-1989), I conducted archival research in the Vicente Dagnino 
Historical Archive, which holds the administrative, technical and legal documents issued by the 
JAA and is located in Arica. This was the local governmental body in charge of the development 
of Arica and its surrounding rural areas from 1958 until 1976. A council formed by authorities of 
local government and representatives of productive sectors defined the implementation of 
initiatives in this plan. In particular, it implemented a development programme in Indigenous 
territory known as the Andean Plan. In understanding the role of this plan, the goal of archival 
enquiry was to retrieve the official records that bore data describing the relation between 
Indigenous communities and local authorities. The review of the JAA’s records provided an 
important insight about historical events in relation to the development of Arica, during a period 
when local authorities considered Indigenous people as being merely a part of the rural population.  
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Most of these records were minutes of meetings, which included transcripts of discussions that 
took place in the JAA’s Governing Board. Additionally, there were other documents such as 
reports, letters, memorandums and so forth. Not all of the JAA’s records have been stored in 
electronic format, and many were organised randomly in 492 boxes. To search a document, 
therefore, it was necessary to query into a database in Excel that describes briefly the content of 
each box. This procedure placed certain limitations on my research, because the database only 
considered the document titles. Therefore, in order to identify important documents, I assigned a 
score to each box based on a list of keyword related to this research. I then examined the 
documents in those boxes with high scores. Finally, I scanned all documents for subsequent 
analysis. In this process, I collected more than 200 documents, which I then organised by themes 
in order to develop a content analysis. Examination of these documents as narratives had diverse 
goals including the construction of images of the target population defined by policy, and to 
identify policy-makers and implementers images of what problems existed in the region, and what 
reasoning was applied to their solution. 
Second Stage: Document Analysis 
For the second period, I used the Law on Transparency and Access to Public Information (Law 
No. 20285 of 2008) to collect official documents from different governmental institutions, such 
as CONADI. It is worth mentioning that government agencies have no obligation to disclose all 
documents for public access. I started requesting relevant records from the local and national 
bureaus of the CONADI, because that is the principal institution responsible for the formulation 
and implementation of the Indigenous development policy. I had realised that the implementation 
of these key policies required support from other government agencies. Therefore, I required 
documents from a variety of institutions such as, amongst others: 
•   At the local level: the Regional Intendancy of Arica y Parinacota, the City Hall of Arica, the 
rural City Halls of Arica and Parinacota. 
•   At the national level: Ministry of Social Development, the Ministry of National Assets, the 
Undersecretary of Regional Development, the Undersecretary of Social Services, the 
National Council of Culture and the Arts.  
I continued requesting information until reaching a saturation point, a point, in other words, where 
policy no longer had any influence on the Indigenous people. It was possible, for example, to 
recover a document named “Strategy of Development for Aymara communities”, which 
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represented an important discovery, as it describes the needs, problems and expectation of the 
Aymara People. Another important document produced in this period was the report formulated 
by the Verdad Histórica y Nuevo Trato con los Pueblos Indígenas (Historical Truth and New Deal with 
Indigenous Peoples) Commission, which include a transcript of meeting where Aymara people 
participated. Additionally, I reviewed the meeting minutes from the CONADI’s Indigenous 
National Council between 1993 and 2015 as well as news stories and press releases, annual reports, 
presentations, memorandums and other records. In general, most official documents focused on 
the problems of the Mapuche People, which limited the finding of relevant information. In 
particular, by systematic examining these historical, legal and political documents, I gained insights 
into the Indigenous development policies that helped me to prepare the interviews and participant 
observation activities. 
Third Stage: In-depth Interview and Participant Observation 
In the period 3, I chose the in-depth interviewing and participant observations to obtain detailed 
information and gain a better understanding of development phenomena as they related to the 
Aymara people. These methods sought to gather discourses and practices regarding the current 
situation of Indigenous people and organisations. During my fieldwork in the region of Arica y 
Parinacota, the application of my data collection methods was facilitated and assisted by the 
emergence of three processes:  
•   The Indigenous Consultation for the creation of: 
o   Ministry of Indigenous Peoples (June 2014-February 2015). 
o   National Council and Councils of Indigenous Peoples (June 2014- February 2015).  
o   Ministry of Culture, Arts and Heritage (September 2014- March 2015). 
•   The protests against mining and energy projects (2013-2014). 
•   The election of an urban Indigenous representative of the Arica commune for the Consejo 
Nacional Aymara de Mallkus and T’allas (August 2014- February 2015).  
Participant observation is a valuable research strategy with which to investigate to validate the 
social and political realities that shape discourses of Indigenous representatives. My objective was 
to take part in significant events that related with the Indigenous policy. Fieldwork began in 
December 2013 until January 2014. In this period, I identified certain dynamic in relation to the 
Indigenous organisations and their representatives. I returned in September 2014 for a period of 
six months in which I collected the most of empirical data, both ethnographic work and in-depth 
interviews. My last visits occurred at the end of 2015 and 2016. During these spans of time, I 
participated in rallies, protests, assemblies, meetings, conferences, workshops and cultural events. 
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Even though I had known the dynamics of Indigenous organisation in Arica, involvement in these 
activities was a new experience for me. After repeated participation in these events, I realised that 
each organisation represents an independent case, which enables to retain its characteristics as an 
Indigenous organisation and illustrate its unique socio-cultural context. Finally, the casual 
conversations and informal discussion with leaders and members of the movement in these 
activities was important to test and renew ideas provided by interviews. In the following table, I 
detail my participation in activities during my fieldwork. 
Table 1.1 Detail of Participation observation activities 
Participation in public demonstrations 
(Indigenous, environment and other issues) 6 
Observation of traditional cultural expressions 
in Arica or highland villages 10 
Participation in gathering or assemblies of 
Indigenous organisations 33 
Participation in seminar related to the 
Indigenous consultation or Indigenous issues 7 
Visit and observation of highland villages 
without considering the previous activities 4 
Source: Own elaboration. 
In particular, the gatherings and assemblies of Indigenous organisations coincided with the 
Indigenous consultation conducted by the Ministry of Social Development and the National 
Council of Culture and the Arts. Additionally, during the participant observation, I wrote field 
notes in each activity and, in public events, I recorded the presentation of Indigenous 
representatives/members or local authorities/servants. Through the participation in public 
activities, I gathered different documents that government agencies used to promote its policies. 
Furthermore, two personal conditions helped me to participate in these events: my Indigenous 
background as an Aymara person and the fact that I was born in Arica. Thus, I was able to contact 
to the Indigenous representatives to arrange interviews and to conduct participant observation in 
various events.  
The in-depth interviewing method targeted the Indigenous people who are, or who had been, 
leaders or representatives of the community, because they have a permanent contact with local 
and national agencies and a higher degree of identification with the Indigenous Peoples. Regarding 
the sampling, the total number of Indigenous organisations could change in accordance to the 
selection criterion. Thus, government regularly consider Indigenous organisations created under 
the Indigenous Law (1993)4. However, Indigenous people have adopted multiple forms of 
organisations according to their development needs as well as a way to establish a relationship with 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
4 Law No. 19253, “Establece normas sobre protección fomento y desarrollo de los indígenas y crea la Corporación de 
Desarrollo Indígena”, Ministry of Planning and Cooperation, October 28th 1993. 
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agencies. Thus, Indigenous families have formalised their traditional, territorial or functional 
organisations acquiring various legal personalities. Moreover, few Indigenous organisations have 
active participation in development policy. For these reasons, I was not able to sample the 
population of Indigenous representatives using a randomisation scheme. On the contrary, I 
recruited participants using the snowball method where first interviewees recommended others, 
who could be interested in take part in this research. The main advantage in this sampling 
technique is the low rate of refusal in recruiting process.  
I interviewed 40 ongoing and former leaders of different Indigenous organisations to explore their 
perceptions of development in Indigenous communities. During the sampling, I sought to have 
the same proportion between women and men considering the Chacha-Warmi (Man-Women) 
Indigenous principle, which respects the equality between women and men. However, the majority 
of Indigenous leaders were women. In the following table, I describe the characteristics of 
interviewees involved in the sampling. 
Table 1.2 Characteristics of Interviewees 
Gender Female: 62.5%  
Male: 37.5% 
Area of action Urban: 57.5%  
Rural: 42.5% 
Age 20-39: 15% 
40-49: 27.5% 
50-59: 37.5%  
Over 60: 20% 
Education Level Primary: 2.5%  
Secondary: 40%  
Tertiary: 57.5% 
Proficiency in 
Indigenous 
Language 
Yes: 22.5% 
No: 77.5% 
 
Foreign nationality 
in fathers or 
grandfathers 
Yes: 52.5% 
No: 47.5% 
 
Years of 
participation in 
Indigenous 
organisations 
1-9: 22.5% 
10-19: 45% 
20-29: 22.5% 
Over 30: 10% 
Participation in 
Political Parties 
Yes: 15% 
No: 77.5% 
N/A: 7.5% 
Number of 
organisations in 
which is member or 
representative 
1-2: 27.5% 
3-4: 37.5% 
5-6: 32.5% 
Over 7: 2.5% 
In which commune 
do you feel that your 
family belongs? 
Arica: 10% 
Camarones: 10% 
General Lagos: 12.5% 
Putre: 55% 
Other communes: 12.5% 
Where do you live? Arica: 80% 
Rural communes: 7.5% 
Arica and rural communes: 
12.5% 
Where do you vote 
in the recent 
elections? 
Arica: 60% 
Camarones: 5% 
General Lagos: 7.5% 
Putre: 25% 
Other communes 2.5% 
Source: Own calculation using interview data. 
I would like to highlight that three of interviewees identified as being Quechua. In this regard, I 
want to mention that there are Quechua, Mapuche and Diaguita organisations in the region. It is 
for this reason that I prefer to refer to the representatives as ‘Indigenous’ rather than ‘Aymara’. 
The 40 interviews involved the use of a list of open-ended questions, which sought to identify 
relationships created by Indigenous people and their organisations. Specifically, the themes of 
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these questions included those of the Aymara people’s needs, their experience of organisations 
and social movements, ideas of collective well-being, the right to self-determination, experience 
of, and attitudes towards, development projects, and their pre-existing socio-cultural ties. The 
questions were intended to elicit information regarding whether, and if so how, interviewees had 
chosen positions as activists in the definition and promotion of their own development interests. 
I found that leaders were able to discuss possibilities and limits involved in the implementation of 
a particular projects or programmes. 
Most of this collected data was fundamental to the development of the various chapters that make 
up this thesis. Specifically, official documents allowed me to establish a common thread based on 
the institutional and structural changes associated with the Indigenous policy. In the same chapters, 
I develop, as I mentioned in the methodology framework, a content analysis that considered, 
firstly, the narratives from meeting minutes and then conducted interviews. Finally, the content 
analysis and ethnographic approaches are clearer in the last two chapters in which I analyse the 
interaction between agency and structure. Graphically, I present this configuration in the following 
figure. 
Figure 1.4. Combination of collected data 
 
Source: Own elaboration. 
1.5  Thesis Structure 
I can now lay out the agenda and argument of this thesis more clearly. Chapter 2 illustrates the 
theoretical framework in which I related different concepts with development, Indigenous Peoples 
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and government institutions. Chapter 3 describes the identity switching occurred in the region of 
Arica y Parinacota that allowed the emergence and increasing of Indigenous and Aymara 
populations. The analysis emphasises the (re)indigenisation of regional population and I argue that 
this phenomenon has resulted from a combination of political factors rather than demographic 
ones. In this regard, Indigenous people have politicised their collective action in order to accept 
and resist the hyper-institutionalised framework defined for their development. 
Having the current situation of Indigenous people in Arica y Parinacota, I traced the development 
trajectory describing the relationship between Indigenous people and government authorities. 
Chapter 4 examines the Indigenous communities in the former Department of Arica, before the 
regionalisation. The State exceptionally established an autonomous local government in the 
Department. Known as the Junta de Adelanto de Arica, it saw the development of Indigenous 
communities as lying within its jurisdiction. I highlight the fact that the relationship that emerged 
between Indigenous people, and which was associated with the dominant notion of development, 
was heavily dependent the goals proposed by government agencies. I propose that these facts 
defined the beginning of a new, non-conventional, process of assimilation for local people and 
organisations. In Chapter 5, I explore the institutional arrangements defined by democratic 
governments to address the needs of Indigenous Peoples since the military dictatorship’s end. In 
this process, Indigenous people emerged in the local and national context as formal organisations 
that agree or oppose to the development agenda. In particular, I focus on the participation of 
Aymara people in the Verdad Histórica y Nuevo Trato con los Pueblos Indígenas Commission. Moreover, 
I emphasise the political density in some Aymara people and organisations that have gained 
authority and power to participate in national political process. 
Chapter 6 analyses recent changes in government structure and their articulation with the 
emergence of new generation of Indigenous representatives. In this process, leaders of Indigenous 
organisations as well as government agencies have focused on addressing certain social, economic 
and spatial inequalities/disparities. Each Aymara or Indigenous organisation has defined their own 
way of negotiation with authorities. For the government, Indigenous representatives are 
spokespersons about the Indigenous development interests in local organisations, and have, at the 
same time, an important role to play in legitimising development discourses and practices among 
their communities. Chapter 7 focuses on political interaction and inequalities among Indigenous 
organisations. In particular, I took into consideration the Indigenous consultation conducted by 
the government to create the Ministry of Indigenous Peoples. In this regard, I consider that a 
dichotomous approach may obscure the relationship that Indigenous people have created among 
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them. Finally, on Chapter 8, I present some concluding remarks associated with Indigenous 
development emphasising the role of Indigenous Peoples and government institutions. 
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Chapter 2   
Researching Indigenous development in borderlands 
2.1  Introduction 
Research on the Indigenous Peoples of Latin America has produced numerous empirical insights 
to development studies. In institutional terms, this attention to the Indigenous Peoples started 
when supranational organisations focused on promoting the industrialisation, modernisation and 
progress of so-called underdeveloped countries. At the same time, Nation-States were interested 
in acquiring expert knowledge with which to design and implement development programmes. 
The convergence of interests between UN agencies and governments involved the application of 
certain theoretical assumptions about the development of Indigenous Peoples. Even though 
international and national authorities considered Indigenous communities as temporally-bound 
societies that were destined to disappear over time, scholarly work on these peoples produced a 
new perspective on their development, which in turn led authorities to confer special human rights 
on Indigenous communities. Thus, development programmes in several countries of Latin 
America progressively incorporated rationalities, structures and models based on the Indigenous 
Peoples’ culture and knowledge (Cortés-Maisonave, 2014). In this context, often, theoretical 
argumentation over Indigenous communities tends to assume a homogenising dichotomous 
framework between Indigenous and non-Indigenous. Against this approach, I established a 
combined theoretical approach that describes the dynamics of ongoing social processes where 
actions of Indigenous communities and government agencies become mutually reinforcing over 
time. 
In the present chapter, therefore, I describe the theoretical foundations for analysing the 
relationships established by Indigenous people that transcend the traditional patron-client 
approach. The discussion in this chapter, on the one hand, will clarify the interpretation of data in 
following chapters while, at the same time, also addressing interdependent and related issues 
associated with Indigenous Peoples, government agencies and development. In order to enhance 
the focus on Indigenous struggles in the borderland, my combined theoretical framework draws 
on concepts associated with development theory, Indigenous politics, institutionalism and social 
constructivism. The combination of theories has to contribute to the exploration of three periods 
where Indigenous people experienced, and participated in, social changes. This perspective entails 
an understanding of development as a longitudinal process, one capable of determinate tendencies 
and mechanisms associated with the structure-agency relationship (McLeod & Thomson, 2009). 
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Thus, in this chapter, I reflect on how the relationships that Indigenous people have established 
with other actors has changed or stayed the same over time. 
Before explaining my key theoretical concepts, I will consider two well-established scholarly 
assumptions. On the one hand, scholarship in Latin America about Indigenous Peoples has 
focused primarily on those countries, which possess significant Indigenous population, such as 
Peru, Bolivia and Guatemala. In those countries, the growing complexity of Indigenous politics 
has captured the attention of scholars due to the ways in which the political participation of 
Indigenous people and activists in the State has become an important issue. It is through such 
participation that Indigenous people reimagine their role in contexts that define the collaboration 
of one or more participants. For instance, Erin Beck (2017), in her book How Development Projects 
Persist, avoids a debate on the best development approaches in the implementation of projects with 
Indigenous Peoples. On the contrary, she focused instead on the interaction between developers 
(NGO leaders and workers) and beneficiaries of such projects, understanding that both are active 
agents. Thus, theoretical development has rearticulated and reimagined Indigenous development 
as an interdisciplinary field, so as to describe the complex, heterogeneous and multiplying 
processes involved in those development efforts. 
I also recognise the conjunction of two cultural systems, one dominant and the other subaltern. 
To understand this conjunction, insights from postcolonial studies become relevant. According to 
Gupta (2012), who engages with this field, subaltern collectives aim at establishing a distinctive 
identity through which they attempt to transform the bureaucratic domination under which they 
live. Nevertheless, it is necessary to note that Indigenous people are part of both subordinate and 
dominant groups and, at the same time, as they oppose certain social hierarchies, they may support 
other such hierarchies. Cervone (2012), considering the experience of Peruvian Indigenous social 
movements, insists that a constructivist critique of essentialist approaches may undermine the 
capacity of Indigenous people to defend their interests in political environments. The appropriate 
theoretical approach to these issues, therefore, should be compatible with the idea that Indigenous 
people develop essentialist and constructivist notions about their own political identity, 
organisations and representation.  
In this regard, I utilize conceptual distinctions to guide the comprehension of the following 
chapters. This chapter starts by explaining my analytical perspective on the relationship between 
Indigenous Peoples and the State. I then explore theories of development, discussing in particular 
the post-development approach to establishing a framework for analysing the Indigenous people 
and government agencies. The next section describes the evolving understandings of Indigenous 
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Peoples, as those understandings have moved from assimilation towards multiculturalism and 
hybridisation. In the fourth section, I focus on the role of political institutions in conferring or 
reducing power. The last section, finally examines the importance of discursive and non-discursive 
practices in the definition of power relations.  
2.2  Theoretical Standpoint 
Scholarly debates on Indigenous Peoples have emphasised their conflicts with development 
organisations (e.g. Beck, 2017), or private extractive projects (e.g. Deonandan & Dougherty, 2016). 
In these cases, scholars pay attention to the struggles of Indigenous communities or social 
movements over relatively short spans of time. This approach understands communities of 
Indigenous people as social organisations that are apart from the State and its political institutions. 
From a different perspective, other scholars have described the relationship that Indigenous 
people establish among themselves and with the State. Recent works such as State Theory and Andean 
Politics (Krupa & Nugent, 2015) and The Indigenous State (Postero, 2017) demonstrate the need to 
revisit some theoretical assumptions, particularly the artificial divides that have influenced the 
analysis of Indigenous struggles. For instance, Nancy Postero describes in her book the experience 
of how Indigenous national authorities introduced the concept of Indigeneity to the plurinational 
State of Bolivia, in order to address Indigenous demands (2017). As a result, the seemingly, 
dichotomist and static divisions between Indigenous people and the State tended to become less 
well defined, and Indigenous people’s political participation increased, going beyond that of 
involvement in episodic social movements. 
In this sense, my line of research seeks to explain the interactions of Indigenous people in a 
nuanced way through the intersection of different theoretical paradigms. In using this combined 
theoretical approach, I consider it important to discuss Indigenous people and, on the one hand, 
their capacity to create relationships with governments, and on the other hand, to consider the 
rationalities they deploy in the political local context. In that way, I attempt to capture the growing 
complexity of their political action from two broad tracks: one that focuses on the actions of 
Indigenous people and others, which takes government agencies into consideration. Even though 
these actors seem to act independently, their discourses and practices are, in reality, circularly 
interconnected. 
A significant assumption of this analytical approach is that individual agency and social structure 
are mutually constitutive. I consider, therefore, the interaction between Indigenous organisations 
and government agencies as a rich site to analyse the dynamics between agency and structure, 
which are not only constraining, but also enabling factors (see Fuchs, 2001; Giddens, 1984). In 
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addition, I attempt to show how Indigenous representatives and government authorities often 
collaborate with each other in ways that allow them to achieve their developmental interests. 
Through this theoretical strategy, I emphasise the pivotal role of discourses in social life dynamics. 
In this perspective, discourses transfer knowledge between individual and collective consciousness, 
thus shaping the reality through discursive and non-discursive action (Jäger & Maier, 2009). Hence, 
it is possible, first, to reveal the unequal distribution of institutional power among Indigenous 
organisations and second, to extend the understanding via the reinterpretation of Indigenous 
meanings in and through the institutional structures. 
2.3  Development for Indigenous Peoples 
In the past two decades, scholars have analysed ethno-development, sustainable development, 
human development and participatory development in order to define their capacity to create 
alternative perspectives on democracy, the economy and society (Merino, 2016). Regarding these 
approaches to development, Gudynas (2016) argues that revised versions of development theory 
often criticise the conventional assumptions under which their predecessors were conceived, but 
still protect the conventional notion of progress, economic growth and welfare. Thus, even though 
these development modes attempt to reduce specific shortcomings (Cerdán, 2013), the status quo 
of current hierarchy between economies (Sañudo, 2016) and subaltern positions in the centre-
periphery model (Belda-Miquel, Boni-Aristizábal, & Sañudo-Pazos, 2016) remain unchallenged 
and resistant to change. In this regard, such critical perspective opened a space to re-examine the 
phenomenon of development. For instance, Chartock (2011) has examined the implementation of 
ethno-development policies in Ecuador and Peru, paying particular attention to the role of 
Indigenous social movements in policy implementation. 
Arturo Escobar (1995), Wolfgang Sachs (1992), Gilbert Rist (2002) and Majid Rahnema (1997) 
provided the first theoretical analyses of post-development theory, which not only condensed 
dissatisfactions with preceding development paradigms, but also revealed the power-knowledge 
relationship inherent in hegemonic discourses. In this regard, the progressive discussion highlights 
the need to define a viable alternative to conventional development (Nederveen Pieterse, 2000; 
Prosser, 2010; Schuurman, 2000), which recognises the participation of actors at the micro-level 
(Lie, 2008). Post-development theorists have analysed such cases in order to identify alternatives 
articulated through social dynamics (e.g. Gibson-Graham, 2005; A. McGregor, 2007; McKinnon, 
2008); organisational practices (e.g Prosser, 2010) and productive activities (e.g. Curry, 2003). In 
consideration to the identification of development success stories, Edelman and Haugerud (2005) 
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affirm that post-development experiences at the micro-level are unable to address problems at 
larger scales, such as poverty as it exists at the level of national populations. 
Scholars characterise the post-development as an organic system based on diversity, equity and 
justice (Siemiatycki, 2005), something which may differ considerably from the conventional notion 
of development. These works imply that governments should (re)orient development projects by 
focusing on the incorporation of local communities into structures of power. In the same vein, 
local people should use institutional and political reforms in order to increase their participation, 
and to empower others. In other words, the dynamics of power are fundamental to defining a 
viable model, and to overcoming hegemonic development conventions. For instance, Eris D. 
Schoburgh, Martin, and Gatchair (2016) recognise that discourses are able to transfer power 
between outsiders (experts) and insiders (citizens) at different scales. Thus, post-development 
theory has pointed that Indigenous knowledge and worldviews can be sources of alternative 
discourses that allow the establishment of new forms of authority and representation. Among 
Latin American cases, scholars determine that the Buen Vivir (Living Well) paradigm articulated a 
discourse that aimed at altering the mainstream definitions of development. This paradigm has 
been promoted as suma qamaña and suma kawsay in Aymara and Quechua languages respectively. 
Drawing on Andean manifestation and knowledge, according to Gudynas and Acosta (2011), 
social movements, political parties and Indigenous people in Bolivia and Ecuador promoted the 
Buen Vivir as an alternative conception to development. 
The Buen Vivir paradigm appeared as an endogenous formulation of development. Escobar (2015) 
argues that it articulates a cultural-political framework that is consistent with post-development 
critiques and Indigenous knowledge. Other scholars have tended to idealise it as “[an] ancient 
understanding of human-nature relationships” (D. McGregor, 2016, p. 168), one which highlights 
the collective and solidaristic nature of human well-being, and which not only transcends 
materialism but also recognises the need for an harmonious interconnection with nature. In 
institutional terms, Bolivia and Ecuador incorporated the Buen Vivir into their constitutions 
(Hidalgo-Capitán & Cubillo-Guevara, 2014) translating the principles regarding cultural diversity 
and environment sustainability (Acosta, 2015; Gudynas, 2014). However, in practice, these 
countries remain dependent on non-renewable natural resources and are, at the same time, 
attempting to reorient the wealth of their extractive industries towards social policy (Lalander, 
2017; Vanhulst, 2015). In Bolivia, the case of TIPNIS5 occurred in 2011 demonstrates the 
dilemmas arising out of the contradictions between the extractive development model and 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
5 TIPNIS: Territorio Indígena y Parque Nacional Isiboro Secure. 
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environmental justice approach (McNeish, 2013). Beyond this environmental paradox, the Buen 
Vivir recognises the political marginalisation of non-conventional ways of knowledge, social life 
and human well-being.  
Compared to the post-development thinkers in the 1990s, the work of Quijano Valencia (2016), 
Ziai (2015b) and other scholars has moved through different issues. Among them, Nakano (2007) 
highlights transformative politics as a means of contesting the legitimacy of hegemonic 
development. In this regard, Ziai (2015c) points out that conventional development and post-
development thought converge on the empowerment of disempowered communities. Indigenous 
people have emerged, claiming participation in making-decision processes, and have focused their 
politics on inequalities rather than on development. The increasing political rationalisation 
experienced by Indigenous people has encouraged the reinvention of their organisations, 
processes, and imaginaries having as references the contemporary development conditions (A. 
McGregor, 2007) and the experience in developed countries (De la Cuadra, 2015). For instance, 
Indigenous families in urban areas are prioritising economic inequalities rather than traditions, 
language or identity. Apart from the particular experience of Bolivia and Ecuador, there are not 
many Latin American countries, which have integrated a social agenda into development for 
Indigenous Peoples based on non-economic topics such as human rights, gender, and governance. 
According to Andrews and Bawa (2014, p. 923), development consists of “discourses and sets of 
practices that guide and structure social change processes geared toward improving the living 
conditions of people in a particular geopolitical locale”. In this regard, governments have 
interpreted development for Indigenous people as that form of development which provides 
conditions compatible with their cultures (Hawkesworth, 2012). In the 1990s, international 
organisations coined the terms ‘ethno-development’ or ‘development with identity’ approach, both 
of which were based on the recognition of Indigenous Peoples and their worldview (Lucero, 2012). 
However, this perspective has, in turn, changed through the recognition that Indigenous people 
are not necessarily passive recipients of policy interventions. Furthermore, Engle (2010) highlights 
that problems in the ethno-development that emerge when Indigenous people move from their 
traditional lands. Considering this situation, governments are going beyond ethno-development. 
Thus, Indigenous development as an extended approach depends on not only the recognition of 
Indigenous knowledge and culture, but also of their demands, interpreted from their own histories 
of empowerment and oppression. Given this relationship, Indigenous people are perceiving 
development as an everlasting intervention, one that may produce substantial changes in their 
living conditions. 
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Rather than the establishing a contested relationship, Indigenous Peoples through their 
organisations create collaborative patterns with development agencies, in spite of historical 
struggles. Juliet Erazo (2013), in her book Governing Indigenous Territories, recognises that leaders of 
Indigenous organisations and multilateral development organisations undertake collaborative 
associations in order to obtain mutual benefits. In addition, Monteiro (2012) demonstrates that 
Indigenous people have progressively adopted symbols and discourses from mainstream culture. 
Discursive and non-discursive practices of Indigenous Peoples and State institutions thus work 
together around the “people who need development”. Even though Radcliffe (2015) emphasises 
that differentiated development simplifies social categories and their mutual interactions, 
Indigenous people have moved from being isolated entities to constructing organisations and 
movements based on their own political identities and cultural traditions. In this way, Indigenous 
leaders not only create spaces of negotiation with governmental agencies, they define strategies of 
power based on an instrumental deployment of their status as ‘other’. 
In Latin American countries, continuous institutional and structural reforms framed within 
different notions of development have produces a redefinition of Indigenous politics. Firstly, 
development interventions that used the modernisation of Indigenous Peoples as main 
justification (Stavenhagen, 1992) have created a political platform for Indigenous organisations. 
For instance, subsequent recognition of Indigenous rights has reduced negative impact of public 
and private programmes to Indigenous lands. Secondly, both Indigenous Peoples and States left 
behind the traditional dichotomisation of culture-versus-economy in which traditional values are 
inimical to modernisation or progress. By analysing the political experience of Indigenous 
organisations in Bolivia, Stam and Shohat argue that Indigenous organisations combine culture 
and economics mobilising memories associated with an “ancestral tradition of communal property 
and collective decision making” (2016, p. 428). As can be inferred from these perspectives, 
Indigenous Peoples in politics require a theoretical framework for understanding recent 
development interactions. 
2.4  Indigenous Peoples 
Indigenous Peoples and indigeneity have emerged as topics in scholarly debates in the recent 
decades. For instance, according to Eriksen (2017), Indigenous social movements gained scholarly 
attention during and after the 1970s. In terms of theoretical issues, this work has focused on 
different fields, such as humanitarian and economic assistance, the establishment of differentiated 
human rights, among others. In most cases, the emergence of social movements from Indigenous 
communities has drawn attention of scholars. For instance, Roberta Rice (2012), in her book, The 
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New Politics of Protest, which describes the mobilisation of Indigenous people in Latin America, 
highlights the point that analysis should consider historical conditions in which Indigenous people 
shape their collective actions. In a similar regard, Yashar (1998) argues that the key reasons for 
political mobilisation are the search for equal rights, the need for effective representation across 
levels of government, and the demand for recognition of traditional organisations. Therefore, 
theoretical approaches that explore the ongoing struggles of Indigenous people in Latin America 
take into consideration the hegemonic ideologies and political exclusion.  
In this context, two transnational organisations have contributed to not only the establishment of 
special human rights, but also the development of theoretical assumptions to guide the addressing 
of Indigenous Peoples’ claims. At the international context, in 1957, the ILO took an early lead 
through the enactment of Convention No. 107, concerning the protection and integration of 
Indigenous and Other Tribal and Semi-Tribal Populations in Independent Countries, which 27 
member-countries ratified. However, Coates (2004), Kuprecht (2013) and Walsh (2012) argue that 
the effect of this convention is to undermine Indigenous communities’ culture, identity and 
knowledge, promoting, in other words, an integrationist or assimilationist perspective. Despite the 
social and cultural effects, the ILO Convention No. 107 made Indigenous Peoples visible as 
distinctive populations with culture-based needs.  
This international paradigm shift occurred because of the growing demands of Indigenous 
organisations and movements. A key date here is 1982, the year when the UN Special Rapporteur 
of the Sub-Commission on the Prevention of Discrimination and Protection of Minorities, Jose 
Martinez Cobo, presented a report called Study of the Problem of Discrimination against Indigenous 
Population. Dinerstein (2015) affirms that this report represented a turning point in 
intergovernmental organisations’ perceptions of Indigenous Peoples. In this context, not only the 
ILO, but also the UN, committed to the establishment of an adequate framework for Indigenous 
rights in accordance with the ongoing globalisation phenomenon. Thus, these international 
political bodies promulgated the ILO Convention No. 169 on Indigenous and Tribal Peoples in 
Independent Countries and later the UN Declaration on the Rights of Indigenous Peoples (UN 
DRIP) in 1989 and 2007 respectively. These international declarations and conventions have 
encouraged the incorporation of Indigenous Peoples into national legal frameworks (Stavenhagen, 
2013a). How States incorporate the Indigenous Peoples in international, national and sub-national 
legislations is part of theoretical discussions in the following chapters. 
According to Deonandan and Dougherty (2016), governments have institutionalised certain rights 
taken from international legal frameworks, such as that of the Indigenous consultation, intended 
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to respect the rights to participate of Indigenous minority communities in making-decision 
processes. However, the adaption of international Indigenous rights into national legislation may 
undermine and disrupt Indigenous Peoples’ cultural integrity and community-based traditions. 
According to de Sousa Santos (2010), States remade the closed and self-sufficient symbolic systems 
of Indigenous Peoples. In this regard, Andolina, Laurie, and Radcliffe (2009) examined the 
experience of Indigenous Peoples in Bolivia and Ecuador, with understanding that international 
instruments codified Indigenous decision making and collective rights into law, in ways that took 
them beyond a traditional perspective. Nevertheless, in practice, both international and national 
legal frameworks are tactics that Indigenous communities can employ in the Nation-States, if they 
wish to challenge historical and political norms. 
In Latin America in particular, rural-to-urban migration is one of several struggles that affect 
Indigenous people. Among reasons for Indigenous migration from the countryside to urban 
centres are territorial integration (Barceló & Sánchez, 1995), the adoption of economic strategies, 
such as the import substitution industrialisation in the 1960s (Ortiz, 2015), and the threat of 
violence due to armed conflicts in remote places (Tovar-Restrepo & Irazábal, 2014). It is 
interesting to see that even though when governments have improved living conditions in remote 
Indigenous communities, private companies took advantage of transportation infrastructure 
improvement to exploit Indigenous territories. Additionally, rapid urbanisation and investment in 
certain cities contributed to a pattern of uneven development between urban and rural areas. 
Andersen and Peters (2013) point out that Indigenous people moved from a circular to permanent 
migration, a pattern in which some families retain a connection with their natal territory through 
frequent return visits. This behaviour makes more complex the understanding of Indigenous 
communities in terms of identity and culture. 
Even if Indigenous people are experiencing an integration process into mainstream culture as a 
consequence of migration, they maintain and adapt their relationships with their cultures and 
traditional lands. In particular, these concepts have important roles in the claims of Indigenous 
people to power in the State (Andersen & Peters, 2013). In this regard, Robins (2002) affirms that 
State institutions constantly dichotomise the identity of Indigenous people between traditional and 
modern values. Essentialist discourses by States immobilise, historically and culturally, the 
identities of Indigenous people. Contrary to this position, some influential scholars have 
challenged this notion through the concept of hybridity, which recognises that Indigenous and 
other identities are consistently negotiated, renegotiated, and reinterpreted. From the perspective 
of Homi K. Bhabha, the hybridity concept makes unstable colonial and cultural authority (Grandis 
& Bernd, 2000, p. 6) and undermines dominant discourses (Kraidy, 2002). Hybridity is thus not a 
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simple aggregation of two cultures, but rather “[a transformation into] something different, 
something new and unrecognisable, a new area of negotiation of meaning and representation” 
(Rutherford, 1990, p. 211). Rovito and Giles (2016, p. 10), describe Bhabha’s perspective as 
involving “an in-between space that is neither historical nor contemporary, but an entirely new 
entity”. The theoretical challenge, therefore, is to understand Indigenous people by understanding 
their discourses of hybrid identity, and the ways in which those discourses aim at reinterpreting or 
reassessing the negotiations, conflicts and struggles involved in the formation of those identities. 
Under certain conditions the intensification of cultural hybridisation can intensify: these include 
urban expansion (García Canclini, 1995), but also assimilationist policies (Bell, 2014, p. 63). The 
existence of hybridity calls into question the binary understandings of Indigenous people, because 
it suggests that a move away from essentialist discourses that are deployed in government 
institutions is necessary (Donald, 2012). For Indigenous people, hybrid identity allows them to live 
in-between two worlds, something that may seem contradictory to external observers (E Sousa, 
2011). In this regard, Maykel (2003) points out that Indigenous people employ their identities to 
claim political space in ways which combine essentialist arguments to emphasise authentic 
differences. As active subjects in political life, they were not merely the object of the political 
actions made by others. 
Achieving international visibility of Indigenous Peoples as a political force, the recognition of 
rights, rural-to-urban migration and the hybridity paradigm have inspired new analytical 
approaches. In this sense, Kenrick and Lewis (2004) suggest that the study of Indigenous people 
should be reoriented around a dynamic perspective, which incorporates the negotiation of cultural, 
economic and social characteristics. In this regard, in comparison with the past, Indigenous 
organisations now have access to new transnational resources and are able to form networks 
through the establishment of international mechanisms, all of which represents a new political 
opportunity. In order to understand the dynamics of Indigenous people and their politics, it is 
necessary to reassess certain key assumptions: those involved in their categorisation as a powerless 
group (Eriksen, 2015), for example, their association with a pre-political rural context (Lucero, 
2012) and the artificial divides that are assumed to exist between Indigenous people and others 
(Rice, 2012). Thus, in politics, some Indigenous people have reached a certain level of negotiation 
with governments and political parties, which has been relevant for central governments’ 
development agendas. Although scholarly debate has highlighted the struggles derived from the 
process of assimilation or integration, Indigenous people have demonstrated their understanding 
of development goals, as those are defined across administrative levels. 
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Latin American government have taken different multicultural approaches in order to address the 
Indigenous Peoples’ demands. An understanding of these approaches requires recognition of the 
experience of Indigenous Peoples and governments in Latin America as heterogeneous. Charles 
Hale (2002), Silvia Rivera Cusicanqui (2012), Nancy Postero (2017) and other scholars have 
contributed to theorising about neoliberal multiculturalism from experience of Latin American 
countries. In particular, Charles Hale states that multiculturalism establishes spaces for Indigenous 
people in ways that have created a divide between moderate and radical thoughts in reference to 
the State’s position (2002). From this perspective, in addition to subordinating the analysis to a 
binary opposition between Indigenous and non-Indigenous, Indigenous people are divided 
between those that adopted the neoliberal multicultural reforms and those that decide to resist. 
Thus, the resistance of Indigenous Peoples is an object of study in recent scholarly works through 
which, in Chile, the experience of Mapuche People is emphasised. Considering the experience of 
the Mapuche people, scholars argue that Chilean state-sponsored multiculturalism as a neoliberal 
version, because multicultural policies and projects have been devised so as to maintain the 
economic stability (Crow, 2013; Richards, 2013). Multiculturalism challenges assimilationist 
discursive and non-discursive practices and, therefore, political and legal platforms for that 
challenge. However, Indigenous people adjust their actions in accordance to development policies 
and programmes defined in a neoliberal ideology. Neoliberal multiculturalism has progressively 
shaped the expectations of Indigenous people countrywide and, at the same time, narrowed the 
relationship between Indigenous Peoples and government agencies. 
Regarding the Aymara communities in the northern borderland of Chile, Daniella Jofré analyses 
the multiculturalism frame in Aymara communities by reference to the experience of Mapuche 
people and Aymara people in Bolivia (Jofré Poblete, 2014). Meanwhile, Daniel Poblete 
understands multiculturalism from an institutional approach, in particular, through the ‘Re-conocer: 
Pacto por la Multiculturalidad’ established in 2007 in Chile (Poblete Tapia, 2010). Beyond this 
theoretical approximation, most scholarly works understand multiculturalism and Aymara People 
from the experience of Bolivia in particular since Evo Morales became that country’s first 
Indigenous president in 2006. Nancy Postero (2006), one of the first scholars to have 
conceptualised contemporary neoliberal multiculturalism, emphasises that multiculturalism in 
Bolivia has created a new form of citizenship. Bolivia’s multiculturalism is more associated with a 
politics of recognition rather than a politics of redistribution (Postero, 2017), which represents an 
important difference with the Chilean context. Indigenous people in Bolivia articulated their 
participation in politics across different levels through the laws of decentralisation such as Law of 
Popular Participation of 1994 (1994) and the constitutional recognition of Indigenous people in 
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2009.Thus they obtained political resources to ensure their participation through the articulation 
their organisations with local decision-making processes. In comparison, the Chilean Indigenous 
Law (1993) allowed Aymara and other Indigenous Peoples to recreate their identities and 
organisations, but only in accordance with interpretations approved by the government. In this 
context, government agencies as formal political institutions acquire a certain relevance in the 
reality of Indigenous people.  
2.5  Political Institution 
The importance of political institutions lies in the State. Gupta (2015) recognises that, on the one 
hand, dominant groups capture the State and on the other hand, the mobilisation of non-dominant 
groups seeks to redistribute the power from the State. In this context, States reform their political 
institutions to address “the inconsistency between the transformative rhetoric and the policies and 
practices” (Muñoz Cabrera, 2015, p. 172). From Gupta’s perspective, “the State is constituted of 
practices and representations that arise from many geographical locales and institutional scales” 
(2012, p. 63). Postero (2017) agrees with Gupta emphasises that State institutions and their 
practices can mobilise understandings. Therefore, the analysis of institutions enables the 
identification of key variables employed in both the discourses that motive the mobilisation of 
agents (Z. Taylor, 2013), and in the practices that constitute development discourses (Escobar, 
1995; Wilkins & Mody, 2001).  
According to Hall and Taylor (1996), the analysis of political institutions in the ‘80s and ‘90s was 
developed around three main approaches: rational choice, sociological and historical 
institutionalisms. Scholars labelled them as new institutionalism in order to make a distinction 
from the old institutionalism, which emphasise a structuralist, legalistic and deterministic view (B 
Guy Peters, 2011). In contrast, all three frameworks for analysis in the new institutionalism 
consider specific assumptions acknowledging political agency and discursive aspects to explain 
why and how institutional transformations take place (Mackay, Kenny, & Chappell, 2010; Olsson, 
2016). However, even though three approaches share a common focus on political institutions, 
each starts from different theoretical and methodological positioning. 
Among these three perspectives, Schmidt (2010a) states that rational choice and sociological 
institutionalist approaches are opposing positions, because they are associated with the positivism 
and constructivism respectively. On the one hand, rational choice institutionalists consider that 
“institutions shape the patterns of incentives and sanctions available to individual making 
decisions” (Della Porta & Keating, 2008, p. 9). From this approach, political institutions define 
mechanisms in which individual actors pursue their interests and desires maximising their 
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outcomes. Sørensen and Torfing (2006) affirm that this approach does not explain how 
preferences of individuals can be modified by environment changes. On the other hand, 
sociological institutionalism “focused on the forms and procedures of organisational life stemming 
from culturally specific practices […] that guide human action according to a logic of 
appropriateness” (Schmidt, 2010b, p. 13). In this case, theorists consider that institutions provide 
meaning to social behaviour through symbols systems, cognitive scripts and moral templates. 
Additionally, relationship between institutions and individual actions are mutually-constitutive, 
because they constraint the human agency and are constructed by the interactions according to 
Powell and DiMaggio (1991). In this case, the sociological institutionalism dismisses the rationality 
and efficiency and presents the social legitimacy and appropriateness as reasons for adopting new 
institutional practices. Finally, a common criticism for these two institutionalisms is that both 
emphasise structured character of socio-political orders (Hall & Taylor, 1998).  
Considering the limitations of rational choice and sociological schools of new institutionalism, 
Thelen and Steinmo (1992) state that political institutions must be understood through their agents 
and the history of their results. Thus, the historical institutionalists assume that institutional 
transformations are understood through three critical components: path dependence, critical 
juncture and punctuated equilibrium and four types of changes: layering, drift, displacement and 
conversion (Shih, Sun, & Wang, 2012; Streeck & Thelen, 2005). Under this context of analysis, 
Steinmo (2008) affirms that this perspective uses the most simplistic conception of institutions. In 
particular, they create motivations that promote certain behaviours and even shape identities 
(Steinmo, Thelen, & Longstreth, 1992). Simultaneously, agents with different interests, powers and 
knowledge create and recreate institutions (Mahoney & Thelen, 2010). This perspective, in part, 
allows to explain the relationship between Indigenous people and government institutions. 
Considering the demands and mobilisations of Indigenous people in Latin America, some 
governments have designed new institutions in order to accommodate interests and expectations 
of these groups. Particularly, in Chile, the Indigenous policy has depended on the Indigenous Law 
that is represented by the National Corporation of Indigenous People, which will be replaced by 
the Ministry of Indigenous Peoples. 
The study of political institutions is a vital theoretical aspect of political sciences, one which has 
progressively incorporated ideas and concepts from other disciplines in order to produce new 
insights. In recent scholarship, new institutional approaches shifted attention to the social context 
in which individual are embedded (Schofer, Hironaka, John, & Longhofer, 2012). Thus, the 
theoretical development has added new layers to institutional analysis, such as the ideational 
(Béland, 2016) and the discursive (Schmidt, 2008), amongst others. The emergence of 
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constructivist, discursive and post-structural approaches has allowed the analysis of the structural 
rules that dominate over agency, individually and jointly. For instance, Schmidt (2010b), a theorist 
of discursive institutionalism, has used historical institutional approach to define a set of factors 
that reconciles otherwise contradictory ontological assumptions. Recent institutionalist theories, 
meanwhile, have attempted to rework two binary oppositions through understanding, as Moon 
individualises, “[the] intersubjective nature of structures and role of agents in their constitution” 
(2013, p. 121). Therefore, these approaches are producing new notions to understand institutions.  
Scholars have developed a variety of approaches to explain what the nature of institutions is, how 
they affects human behaviour, and how they are constructed and transformed (Sørensen & 
Torfing, 2006). The historical, constructivist, discursive and other institutionalists have developed 
different interpretations of practices, beliefs and representations in institutions (Rhodes, Binder, 
& Rockman, 2006), in particular about the degree of mutual influence between institutions and 
ideas (Moon, 2013). Nevertheless, they all acknowledge common features of institutions, such as 
the predictability of their behaviours and outcomes, their self-reproduction across time and their 
autonomy from their environment (B. Guy Peters, 2016). This scholarly agreement has allowed 
the merging of theories. Schmidt (2010b), for instance, holds that the crisscrossing of historical 
and discursive institutionalisms enables the analysis of how the evolution of discursive ideas affects 
institutional changes across time. Therefore, a multiple-perspective analysis of institutions 
provides a better understanding of the connection of political and development agendas for 
Indigenous people. 
From a political perspective, institutional change is relevant to the development of Indigenous 
people, because institutions have the discretion to confer or reduce power to different subjects 
(Hall & Taylor, 1998). Due to their degree of authority, State institutions have codified the 
concepts of Indigenous Peoples and development, both together and separately. The development 
interests of Indigenous communities are, therefore, in permanent (re)interpretation. In this regard, 
institutions have the responsibility to root development policies and practices in accordance with 
the knowledge of those that are beneficiaries (Guttal, 2007). For example, the re-emergence of 
Indigenous communities in urban areas has generated a fragmentation of policy (Wyszomirski, 
1995) or the establishment of new policy subsystems (Jochim & May, 2010). Thus, the outcomes 
of State institutions depend on multi-layered government structures, multi-agency systems and 
more frequent institutional restructuring (Bénit-Gbaffou, 2008). However, as Bernhard (2015) 
points out, institutional and structural reforms may allow the avoidance of steps necessary to 
rectify the power asymmetry, and thus guarantee stability and governability at the expense of the 
governed. Thus, even though countries may change their legal and institutional frameworks in 
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reaction to global and local forces, the subordination of Indigenous people has, so far, remained 
unchanged. For instance, in Chile, government ratified the ILO Convention No. 169 that involved 
new requirements, but maintained the institutional framework based on the CONADI. Therefore, 
considering this characteristic of the institutional environment, an examination of the major 
periods of institutional development in a sequential perspective may produce significant findings 
(Sorensen, 2015).  
In this context, the planning function of political institutions remains problematic. Some of them 
are analysed in this research, and are the result, as Jacobs (2016) also shows, of the divergence of 
political, social and cultural contexts and the silent actuation of societal variables at the local level 
in the borderland. When planning, institutions employ the values of the dominant culture, 
institutionalised as laws and norms, which (purportedly) defend a particular notion of home, 
belonging, sovereignty and nation (Sandercock, 2000). Watson (2003) points out that some 
advances in planning attempt to at least recognise the realities of heterogeneous contemporary 
society and its associated multiculturalism. The formulation of plans represents a type of 
governance defined by the confrontation of rationalities between numerous institutions, as well as 
between those institutions and Indigenous communities. In particular, government agencies 
implemented interventions in accordance with the legal and institutional framework that require a 
plan detailing objectives, activities and outcomes. In most case, planning authorities exclude 
Indigenous people from making-decision processes. 
Although scholars have defined institutions from different approaches, the theoretical 
development suggests that they are not only a set of constraints that govern individual and groups. 
Institutions have promoted reforms associated with decentralisation and empowerment that, in 
some ways, have favoured Indigenous communities. In this regard, despite the atomisation of 
institutional environments, they are still capable of affecting the political identities and 
organisations of Indigenous Peoples (Amenta & Ramsey, 2010, p. 28). According to Lorenzo-Dus 
(2011), institutions are embedded within specific socio-cultural environments, which they depend 
upon for their continuity. Rather than being focused on specific radical changes, this research 
attempts to analyse the transformation of Indigenous collective action in different periods. In 
particular, it considers that governments have moved the focus of reforms from outcomes to 
processes.  
2.6  Discursive and Non-Discursive Practices 
‘Discourse’, rather than being merely a linguistic category, is an ensemble of ideas, concepts and 
categories in which meanings of physical and social relationship are (re)produced and transformed 
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(Hajer, 1995). According to Hodges (2015), the understanding of discourse from a Foucauldian 
perspective requires that the use of language at micro-level sites of interaction be related to macro-
level forms of knowledge. In this regard, content analysis focused on discourses allows the 
establishment a framework across Indigenous Peoples and development issues that have remained 
disconnected. Through discourses, people in groups, institutions and organisations exert influence 
on the understanding of reality. In terms of development approaches, post-development scholars 
emphasise that development discourses legitimise and reinforce mechanisms of mainstream 
culture. Discourses establish, among others things, socio-political structures that privilege and 
marginalise representations from different social groups. Therefore, development discourses 
should aim at recognising local people as active agents that are able to define alternatives to 
development from a pluralistic perspective (Gready & Ensor, 2016). 
Against the idea that technical, managerial and apolitical perspectives on development render 
discourses politically neutral, Escobar (1995) argues that development discourses essentially serve 
a political end, because they define spaces, processes and subjects as all having particular purposes. 
In this context, discourses on authenticity and inauthenticity are fundamental to the strategies of 
Indigenous people seeking to address everyday needs and gain political power (Warren, 2016). It 
suggests that even though policies consider the diversity of cultural identities, Indigenous people 
are able to put pressure on those institutional discourses that are concerned with their 
development. Institutional discourses, as specific type of discourse, consider the “regulatory 
element of any organised group [and] relations with ruling apparatus” (Roberts, 2010, p. 82). In 
this case, government agencies and Indigenous people, separately or jointly, articulate dominant 
forms of social knowledge through asymmetrical, goal-oriented and exclusionary characteristics of 
discourses. In the public realm, there is a degree of control in the inclusion of subordinate 
Indigenous-based claims through forms of participation and representation. However, 
development discourses in supra-national organisations have amplified the characterisation of 
Indigenous Peoples as vulnerable population. In that sense, discourses and institutions naturalise 
the association between poverty and Indigenous communities, particularly, those who are in rural 
areas. In other words, dominant discourses and institutions have constituted Indigenous people as 
development subjects. 
Herzog mentions that the Foulcauldian notion of discourse “[overlooks] the link between linguistic 
aspects of discourse and extra-discourse realities” (2016, p. 52). However, Foucault (1976) through 
the concept of dispositif (dispositive, device or apparatus) relates two groups of concepts, on the 
one hand, words, discourses and knowledge and on the other hand, techniques, objects and 
institutions. In that way, it brings together discursive practices and non-discursive practices as an 
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ensemble of governmental devices (O. D. Thomas, 2014; Wodak & Reisigl, 2015). Weiss and 
Wodak affirm that “discourse as linguistic social practice can be seen both as constituting non-
discursive and discursive social practices and, at the same time, as being constituted by them” 
(2003, p. 22). The analysis of historical lines and formation of discourses allow the identification 
of dispositifs through which it is possible to understand contemporary strategies of power (Bager, 
Jørgensen, & Raudaskoski, 2016). In a reality constructed through discourses, development is a 
dispositif that encompasses the nature of power relations by addressing issues and the cooperation 
between different actors. In this regard, it is possible to understand the interplay between power 
and knowledge in governance environments. Ziai (2015b, p. 21) proposes to understand dispositif 
that organises relations of power based on the connection of discourses, institutions and practices. 
From this point, the State mobilises power and knowledge in political and institutional landscapes 
in accordance with different interests, among them, those of market-oriented production 
(Angermuller, Maingueneau, & Wodak, 2014). In this context, Indigenous Peoples includes a set 
of heterogeneous and intertwined interests that are active in the institutional environment. 
In both the discursive and non-discursive approaches, I emphasise the role of memory, because 
conflictive and non-conflictive memories play a role in the construction of discourses. The study 
of Indigenous people, from a discursive or ethnographic approach, reveals their individual and 
collective memories, and thus makes it possible to understand their struggles. Rivera Cusicanqui 
(2010) coined two concepts “short memory” and “long memory” to describe the periods of 
oppression and resistance in Bolivia for Indigenous people. Few studies have focused on memory 
as a key factor to explain the discourses of Indigenous Peoples. Daniel Walkowitz and Lisa Maya 
Knauer (2009), in their book Contested Histories in Public Space, show how Indigenous groups of 
Australia, Canada and New Zealand were able to challenge the national memory-building process 
by demanding their cultural rights. In this regard, de Saint-Laurent (2017) states that collective 
memories are able to mobilise discourses, practices and artefacts (dispositifs) due to the fact that the 
past is reinterpretable. Thus, not only do historical discourses persist in the memories of 
Indigenous people, but there is also an Indigenous collective memory of both resistance and 
collaboration, something encompasses the dichotomy between Indigenous and non-Indigenous. 
In addition, understanding rural-urban migration, Indigenous collective memory considers the 
history of a community in different places and the experience of interaction with other 
communities, as well as with government agencies. In a community, discourse articulates the 
interaction between the past and the present, and this assists the unification of Indigenous people 
in different organisations. Oslender (2016), in his studies on Afro-Colombian and Indigenous 
social movements, shows how both Indigenous people and government authorities mobilise 
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Indigenous collective memory in line with two variables: identity politics and the construction of 
place. Dominant political actors and institutions attempt to reframe past events of resistance or 
collaboration in order to align them with political interests in the present. Therefore, development 
discourses and practices can enable the use of memories to stabilise complex making-decision 
processes. 
2.7  Conclusion 
In this chapter, I defined a combined theoretical approach to the elaboration of insights regarding 
the relationship between Indigenous people and government agencies. Understanding this 
interaction requires the definition of a specific theoretical approach, something which entails the 
addressing of different theories and the identification of their limitations and contradictions. In 
this case, it comprises development, Indigenous Peoples, institutions and discursive practices. 
Although these concepts allow establishing a solid analytical framework, in the next chapter I 
consider other theoretical assumptions, from gender or spatial studies, to explain specific contexts. 
This approach is necessary because Indigenous people and the concepts associated with them are 
challenging and require the reinterpretation of conventional meanings and understandings. In this 
regard, I will move beyond the idea to define “authentic/traditional/ancestral” identity, 
organisation and representation for Indigenous people. Thus, by considering the wider scholarship 
on Indigenous people, I understand that they are not a homogenous or generalizable group, but 
they naturally self-fragment their actions from a micro-level before constructing the collective 
forms at macro-levels (sub-regional, sub-national and national). In this vein, Cervone (2012) 
suggests that the analysis of Indigenous people should consider the relation across levels to explore 
the ways that they are attempting to modify their position of subordination. 
Development is the framework where the relationships between Indigenous Peoples and 
government agencies occur. Scholars, specifically post-development theorists, are interested in 
Indigenous people, because they seem to have, in addition to language, particular culture and 
language that could configure an alternative to development. Indigenous people have, however, 
experienced a process of integration into the mainstream society due to different institutional and 
social processes, for instance the migration across local, regional and national borders. In this 
context, discourses and institutional arrangements (dis)empower Indigenous interests as well as 
simplifying their social and cultural characteristics. Thus, most scholarly work supports the notion 
that Indigenous people experience limitations to participation in decision-making process 
regarding their development. In practice, international and national development agendas have 
incorporated Indigenous issues, which have encouraged governments to go beyond the static 
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approaches such as ethno-development and development with identity. Therefore, Indigenous 
development is an unfinished set of government interventions, which focus on economic, gender, 
social, spatial and political inequalities that affects Indigenous communities. 
Scholars highlight that changes in institutional environment encourage the (re)codification of 
Indigenous identity, knowledge and culture. In this context, it is important to discuss how 
Indigenous people address their participation and representation in development decisions focus 
on Indigenous transformative politics within neoliberal regimes. The analysis of discourses, 
practices and institutions permits the understanding of the current situation of Indigenous people. 
Thus, by analysing the discourse, this research might not only identify sources, practices and 
representations that enable the control of territory (Flint, 2012, p. 35), but also the forms of power 
and authority at different scales (Müller, 2011). Indigenous and non-Indigenous political actors are 
in a dominant position, because they determine who can speak and be heard. Indigenous 
representatives and government authorities articulate asymmetrical, goal-oriented and exclusionary 
discourses. At the same time, the identity and organisations of Indigenous people have (re)emerged 
based on the legal and institutional frameworks.  
In particular, government agencies through their discourses and practices have promoted the 
notion that a planning system is a requirement, if Indigenous development interests are to be 
served. The convergence of interests from Indigenous people and government authorities suggests 
that they agree that development is a technical, managerial and apolitical process. However, there 
is a hidden transcript of discourses and practices that certain Indigenous organisations follow in 
order to participate with government authorities and to define political changes. Thus, the 
institutional environment produces spaces of negotiation for marginalised groups, negotiations 
that take place in ways consistent with the degree of politicisation of Indigenous people and 
organisations. By considering that this research in located in the borderland, one way to understand 
the borderlands, considering the power of structural forces and agency, is by developing an 
analytical framework based on the local culture and local political activism (Brunet-Jailly, 2005). In 
this regard, spaces of negotiation on regional/national development agendas constitute a useful 
scheme to stabilise and control the border territory in accordance with national interests. 
According to Pérez-Milans, “human activities [are] socially situated practices ordered across space 
and time” (2016, p. 85). Understanding this perspective, I focus on developing an analytical 
approach that not only adds multiple variables, but also extends to different periods. Thus, I will 
situate the relationships between Indigenous Peoples and government agencies within the context 
of differentiated development, specifically, between the 1950s and 2010s. In the following chapter, 
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I examine the emergence of Indigenous identity and organisation in the region of Arica y Parinacota 
through a description of social and political transformation. In particular, the needs of countless 
Indigenous people in Chile produce the convergence of social and political identities. In 
institutional terms, the definition of an Indigenous identity within the legal framework contributed 
to the (re)interpretation of forms of organisation and representation.  
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Chapter 3   
Indigenisation of highland communities in the borderland 
3.1  Introduction 
Anthropological and linguistic studies of the Aymara people note that their communities straddle 
the borders of four Andean countries: Argentina, Bolivia, Chile and Peru. Their social 
development has varied in each of these countries: Albó (2003) argues that due to the assimilation 
into Chilean culture (chilenización) after the War of the Pacific (1879-1883), the Aymara population 
in Chile went through a form of social development that differed considerably from that of the 
Aymara in Bolivia and Peru. The chilenización of the occupied Peruvian provinces of Tacna and Arica 
arose during the presidency of José Manuel Balmaceda (1886-1891) with the closure of Peruvian 
schools in 1900 (Diáz Aguad & Pizarro-Pizarro, 2004; González Miranda, 2004). At this time, the 
Chilean government was well aware that its occupation of these Peruvian provinces did not equate 
to complete sovereignty over those territories (Borchard, 1922). Due to the perception that 
highland people were opposed to the Chilean occupation, the government aimed at increasing the 
interaction between highland communities and institutions in this territory (Aguilera Barraza, 
2009). For instance, according to Ruz Zagal and Díaz Araya (2011, p. 174), members of these 
communities registered their properties in accordance with the Chilean land tenure legislation in 
order to ensure their individual rights. By doing so, highland people abandoned collective 
administration of their land, and effectively recognised Chilean government authority over their 
territory. Institutionally, the chilenización ended in 1929 with the signature of the Treaty of Lima, 
which settled the territorial claims over the provinces of Arica and Tacna. In this context, 
contradicting the idea that Indigenous identities were fated to disappear with the period of 
assimilation, people in the north of Chile began progressively claiming an Indigenous identity, 
specifically an Aymara identity, as an act of positive affirmation of Indigenous being. 
In this chapter, I focus on national and regional statistics, in order to describe how Indigenous 
identity and organisation (re)emerged among the population of region of Arica y Parinacota. Despite 
the chilenización policy, Aymara people have consistently achieved a higher level of visibility, 
something illustrated by the significant increase in the Indigenous population over time. According 
to the 1930 Census, the population in rural areas (who could be categorised as Indigenous based 
on the criterion of geographic location), was about 5,000. After several decades, the region has 
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61,695 inhabitants who have self-identified as being Indigenous according to the 2012 census6. 
During this period, the State created an institutional structure to support the protection and 
development of Indigenous areas based on the Indigenous Law (1993) and the ratification of 
international conventions. The formulation of a national legal framework encouraged the 
government to measure the Indigenous population directly. In practice, this meant that the 1992 
Census included, for the first time, a question on Indigenous identity (Gundermann K., Vergara 
del S., & Foerster G., 2005). The Indigenous Law (1993), in addition, led to new forms of 
Indigenous organisation and collective representation, which further interacted with the process 
of identification.  
The analysis in this chapter emphasises four points: the indigenisation of regional population; the 
migration of Indigenous people; the (re)emergence of Indigenous organisations; and the 
politicisation of Indigenous identity. Amongst them, there are two significant phenomena. On the 
one hand, the Indigenous Law (1993) created an institutional space where people can self-identify 
as being Indigenous. Nevertheless, the government limited Indigenous diversity via the creation 
of categories through which institutional agencies accommodate and accept certain developmental 
demands. On the other hand, even though the annexation of Arica was completed in 1929 with 
the signing of the Treaty of Lima, the displacement of Indigenous people across the Bolivia-Chile 
and Peru-Chile border continued after this time (Díaz Araya, Salazar Cáceres, & Soto Tancara, 
2016). Thus, Indigenous people who were born in other countries have participated in the 
construction of the local Indigenous identity. In this regard, Schütze (2016), writing on 
transnational spaces, mentions that immigrants have the capacity to adapt to the dominant political 
and cultural contexts, and that this adaptation can be combined with a process of Indigenous 
identification. Therefore, the borderland represents a political space where Indigenous people 
engaged in collective action are able not only to contest the State decision, but also to accept the 
institutional framework. 
This chapter first provides a description of the territorial and political transformations experienced 
in northern Chile and their association with the emergence of Indigenous identity. In the first 
section of this chapter, to explain the demographic changes that occurred in this region, I use the 
statistical data from the censuses carried out between 1920 and 2012. The following section deals 
with process of Indigenous identification, and considers the effect of rural-to-urban and 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
6 In this chapter, I present the data produced by the 2012 Chilean census as a reference on the regional population and 
Indigenous population. Although the census’s methodology and results were contested, the Indigenous category was not 
questioned in the Report of the International Commission on the 2012 Population and Housing Census of Chile issued in 
November 2013. Despite of that, the Chile’s National Institute of Statistics warns that the results obtained through the 2012 
Census represent non-official statistic. 
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international migration as well as the institutional organisations. This section includes an analysis 
of the National Socio-economic Characterisation Survey (CASEN) and the CONADI’s registers. 
Finally, the chapter further examines the political consequences that flowed from the creation of 
institutional mechanisms to manage the development needs of Indigenous people. The political 
decisions related to Indigenous identities established conditions for the eventual emergence of 
processes of politicisation around those identities. 
3.2  The Arica y Parinacota region: An Indigenous territory 
In the north of Chile, the region of Arica y Parinacota7 is bordered to the north by Peru, to the east 
by Bolivia (Departments of La Paz and Oruro), to the south by the Chilean region of Tarapacá, 
and to the west by the Pacific Ocean. The region covers 16,873 km2 and represents around 2.23% 
of the continental and insular territory in Chile. Five more or less homogeneous territorial units 
characterise the region: those of the coastal plain, the pampas, the valleys, the foothills and the 
Andean mountains. These geomorphological features have conditioned the forms in which 
population, natural resources and economic opportunities have been, and are, distributed in the 
territory (Ministerio de Obras Públicas, 2012). In particular, the geographical position and natural 
resources in the context of the War of the Pacific (or ‘Saltpetre War’, as it was also called) made 
Arica highly important in geopolitical terms even before it was annexed by Chile.  
During the War of the Pacific, Chile militarily occupied, firstly, Bolivian and, then, later, Peruvian 
territories that included the provinces of Arica and Tacna. At the end of the War, in 1883, these 
two latter provinces remained under Chilean control. Compared to the territories occupied, these 
provinces lacked the deposits of saltpetre (nitrate of soda), which lay between the parallels of 
latitude 19°0’ S and 25°30’ S according to Ross (1934, p. 4). The parallel 19°0’ represented the 
economic boundary for the Chilean authorities. During the Chilean occupation, Carlos Varas, a 
Chilean journalist, who wrote the book “Tacna y Arica bajo la soberanía chilena”8 warned that “in case 
of conflict, all resources that come from [the valleys of] Tacna, Arica and Tarata, will not be 
available to us, but in the hands of the enemy” (1922, p. 214). Among these three valleys, Tacna 
was an oasis with important resources on the driest desert (P. E. James, 1922). Fearing a possible 
Peruvian invasion, Chile’s government aimed at moving the border to the north in order to create 
a zone of containment that would protect the saltpetre deposits. It was not until 47 years later that 
Chile and Peru would finally agree a solution to the question of Tacna and Arica. Thus, in the Treaty 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
7 In geographic terms, the region is situated between the parallels of 17°30’ and 19°14’ south latitude and the meridians 68°50’ 
and 70°40’ west longitude. 
8 During the occupation of Tacna and Arica, the Chilean government produced literary work in order to obtain the support 
from Peruvian people for the plebiscite that would define the final sovereignty. 
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of Lima of 1929, a new border was agreed, one that did not follow the old boundary between 
Tacna and Arica. The border was shifted towards the north, giving Chile control over the Arica-La 
Paz railway and the coveted sulphur deposits (H. G. Doyle, 1929). This was because the Tacora 
volcano’s sulphur deposits were the most important in the region (Miller & Singewald, 1919), and 
the Arica-La Paz railway was preferred by Bolivian companies over other options such as Iquique-
Oruro or Mollendo-La Paz (Bowman, 1910). Thus, the government of Chile acquired full 
sovereignty over the Peruvian province of Arica and a part of the province of Tacna. 
In terms of administrative structures, the new territory annexed was given the status of a 
Department9, known as the Department of Arica, under the administration of the Region of 
Tarapacá. Much later, in 1974, after the regionalisation process this Department became two 
provinces. Finally, in 2007, Michelle Bachelet’s first presidency implemented modifications in the 
political-administrative division, through which these provinces were elevated to the category of 
region. Thus, a new region emerged in the north of Chile. The region of Arica y Parinacota 
comprises two provinces that embrace two comunas each one: Arica, Putre, Camarones and General 
Lagos. Considering this administrative division, the Chilean National Institution of Statistics 
provides social-economic statistics based on these four comunas. 
The censuses of 2002 and 2012 show a strong rural to urban transition and a resulting 
concentration of population in the comuna of Arica (see Table 3.1). The current geographic 
distribution of population is the result of successive waves of migration caused by the economic 
structuring and accumulation of infrastructure at the sub-regional level. For instance, the 
urbanisation plan implemented by the JAA between the late 1960s and the early 1970s attracted 
people from Putre, Camarones and General Lagos (Díaz Araya & Tapia Ladino, 2013). 
Table 3.1 Area, population and density in the comunas of Arica y Parinacota region 
  Census 2002 Census 2012 
 Area (Km2) Population % Density Population % Density 
Arica 4,799.4 185,268 97.7% 38.60 210,920 98.7% 43.95 
Camarones 3,927.0 1,220 0.6% 0.31 634 0.3% 0.16 
Province of Arica 8,726 186,488 98.3% 21.37 211,554 99.0% 24.24 
Putre 5,902.5 1,977 1.0% 0.33 1,380 0.6% 0.23 
General Lagos 2,244.4 1,179 0.6% 0.53 661 0.3% 0.29 
Province of 
Parinacota 8,147 3,156 1.7% 0.39 2,041 1.0% 0.25 
Region 16,873 189,644 100.0% 11.24 213,595 100.0% 12.66 
Source: Own calculation using the Censuses of Population 2002 and 2012 elaborated by the National Institute of Statistics. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
9 Decree No. 760, “Incorpora el Departamento de Arica a la Provincia de Tarapacá”. Ministry of Foreign Affairs, October 30th 
1930. 
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Without economic opportunities, the population of rural comunas migrated to Arica in spite of the 
government’s programmes, which aimed at stopping the depopulation of highland villages. For 
instance, a recent initiative developed in rural comunas was the Programme of Rural Infrastructure 
for Territorial Development (Programa de Infraestructura para el Desarrollo Territorial), which was 
implemented between 2004 and 2011. Government programmes have not been able to address 
the uneven development between Arica and pueblos del interior and provide basic services to improve 
living conditions. The rural-to-urban migration resulted in the progressive depopulation of rural 
comunas (See Table 3.2). 
Table 3.2 Population in rural comunas between 1920 and 2012 
 1920 1930 1940 1952 1960 1970 1982 1992 2002 2012 
Camarones 744 1,046 986 1,314 1,210 944 731 848 1,220 634 
Putre 2,141 2,505 2,850 2,661 2,938 1,767 3,356 2,803 1,977 1,380 
General Lagos 1,338 1,537 1,373 3,299 1,256 814 1,087 1,012 1,179 661 
Total 4,223 5,088 5,209 7,274 5,404 3,525 5,174 4,663 4,376 2,675 
Source: Own calculation using the Censuses of Population from 1920 to 2012 elaborated by the National Institute of Statistics. 
 
Figure 3.1 Variation in the population of comunas 
 
Source: Own calculation using the Censuses of Population from 1920 to 2012 elaborated by the National Institute of Statistics. 
In addition to the effects produced by the JAA during 1958 to 1976, other external influences 
shaped the fluctuations in rural population size in the rural comunas. In General Lagos, the operation 
of a sulphur mine in the Tacora volcano10 between 1925 and 1966 approximately may explain the 
population increase in the 1952 census, if we assume that there was a positive correlation between 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
10 In 1940, The Texas Gulf Sulphur Company Inc. highlighted that only a small percentage of the deposits in Chile were 
exploited, among them, Gral. Lagos and Antofagasta (Texas Gulf Sulphur Company, 1940). Then, in 1960, the US Department 
of Commerce reported that Chile produced more than 50% of the sulphur output of America and was ranked fifth in world 
production (Bohan & Pomeranz, 1960).  
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the expansion of economic activity and an expanding workforce. According to the Ministry of 
Development and Ministry of Economy and Commerce, the volume of raw sulphur moved by the 
Tacora railway rose from 7,572 tons in 1933 to a peak of 28,413 tons in 1941 and then fell to 6,916 
tons in 1958. Thus, the population increase coincided with changes in quantity of sulphur ore 
moved by the Tacora railway. Díaz Araya et al. (2016) argues that the fact Indigenous people 
worked in the sulphur mining, which entailed the coming of highland people from Bolivia and 
Peru, was due to their ability to work at much higher altitudes than would otherwise have been the 
case. In particular, he adds that the 47.1% of inhabitants in the General Lagos comuna came from 
Bolivia and Peru in 1930. Moreover, according to the 1952 census, the most important human 
settlement in General Lagos was the Aguas Calientes sulphur plant with 1216 inhabitants. Another 
part of the demographic history of the region lay in the deployment of military garrisons there: in 
the case of Putre, the military dictatorship (1973-1990) moved the Huamachuco infantry regiment 
and the Granaderos armoured cavalry regiment to this comuna in 1979 and 1982 respectively. After, 
2001, the size of this military contingent declined, when the government moved the Granaderos 
regiment to Santiago. Beyond these facts, the progressive rural-to-urban migration of highland 
people became an issue for government authorities, because it was perceived as a threat to the 
sovereignty of the Nation-State. In those years, sovereignty was understood as the physical 
presence of people or political communities in territorial space. 
Due to depopulation, both local and national authorities designed initiatives to improve the living 
conditions in highland communities and, thus, ensure that further out-migration from the area did 
not occur. At the local level, particularly in 1970s, the JAA devised a series of projects to discourage 
the migration of, in those days, rural people (Galdames Rosas & Ruz Zagal, 2010), but these were 
not implemented due to the policy changes made by the dictatorship regime (1973-1990). The 
situation shifted again in 1993, when President Aylwin enacted the Indigenous Law of that year, 
through which Indigenous people were finally legally recognised. Among the institutional 
arrangement, the Indigenous Law (1993) created the Área de Desarrollo Indígena (Area of Indigenous 
Development, ADI), a new entity which would focus on the public investment on Indigenous 
Peoples’ needs associated within a specific territory. The establishment of ADIs was focused 
initially on the Mapuche People and later extended to other Indigenous communities. In order to 
create an ADI for Aymara communities, the government established in 200411 the Alto Andino 
ADI that comprised the Putre, General Lagos and a part of Camarones (see Table 3.3). Local 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
11 Decree No. 224, “Declara área de desarrollo indígena la zona Alto Andino Arica-Parinacota”, Ministry of Planning and 
Cooperation, November 8th 2004. 
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authorities launched this ADI in 200812, a year after the creation of the Arica y Parinacota region. In 
this way, the new region helped focus on the national policy and budget on the needs of Aymara 
communities. The Alto Andino ADI is considered the traditional land inhabited or otherwise used 
by Aymara communities, which covers 48.6% of the region. 
Table 3.3 Area of Indigenous Development in the Arica y Parinacota region 
 Area (Km2) Protected Area (Km2) Percentage 
Arica 4,799.4 0.0 0.0% 
Camarones 3,927.0 2,295.1 58.4% 
Province of Arica 8,726 2,295 26.3% 
Putre 5,902.5 5,902.5 100.0% 
General Lagos 2,244.4 2,244.4 100.0% 
Province of Parinacota 8,147 5,903 72.5% 
Region 16,873 8,198 48.6% 
Source: Ministry of Public Infrastructure, 2012. 
 
Map 3.1 Development Indigenous Area (ADI) in the region of Arica y Parinacota 
 
Source: Own elaboration based on data from the CONADI and the INE, 2017 
Each ADI has its own leadership and organisation structure, which liaises with regional and sub-
regional authorities seeking to implement projects, which are intended to improve living conditions 
in their areas. The Alto Andino ADI is divided into nine sectors, three in each comuna. Each sector 
has its own representative, who the Indigenous people appoint through an election or designation. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
12 See Resolution No. 449, “Crea el consejo directivo del área de desarrollo indígena Alto Andino Arica y Parinacota”, 
Regional Government of Arica y Parinacota, June 23rd 2008. 
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Given this structure of representation, the CONADI and other government agencies recognise 
the ADI representatives as valid interlocutors in the implementation of development projects. 
Despite these institutional arrangements, Indigenous Peoples’ participation is limited to certain 
processes and activities. Recently, government agencies have incorporated the Indigenous 
consultation to complement the responsibility created by the ADI since the ratification of the ILO 
Convention No. 169. In most cases, Indigenous people had to identify as Indigenous according to 
mechanisms defined by the CONADI to participate in the ADI’s development projects. However, 
Indigenous identification remains an issue, because the government employs two methods and 
criteria for the recognition of Indigenous identities. In contrast to the CONADI’s mechanism, 
Chile adopted self-identification as main criterion in census returns. According to De la Maza 
(2014), the census posed a dilemma, one that affected the reaffirmation of new rights or demands: 
governments could either maintain the recognition of a multicultural population, thus limiting that 
population’s access to rights, or they might consider a plurinational perspective that would 
introduce considerable tension into the relationship between Indigenous people and the State. 
3.3  Measuring Indigenous population in the border 
In accordance with international recommendations and conventions, Chile recognises the right to 
self-identification as a basic principle, meaning that individuals themselves who must determine 
their Indigenous identity. Thus, the census of Indigenous population has been designed without 
considering factors such as the place of birth or parent’ birthplace, and other variables associated 
with ancestry, custom, language, physical appearance or race (Loveman, 2014, p. 254). Thus, the 
institutionalisation of self-identification does not draw attention to an individual’s territorial 
location, his or her ancestral link to a particular territory or to any cultural and religious 
distinctiveness, he or she may possess. In this context, Indigenous people are seen as independent 
subjects, in other words, there is an emphasis on individual agency and choice	  (Gover, 2016, p. 
36). In Chile, since 1992, the census required respondents to identify the Indigenous People to 
which they belonged. Through this information, it is possible to know demographic trends of 
Indigenous population in the region of Arica y Parinacota (see Table 3.4). 
Table 3.4 Indigenous population in the region of Arica y Parinacota 
Census Indigenous Non-Indigenous Aymara Quechua 
Other 
Indigenous 
1992 14,595 111,269 9,215 N/A 5,380 
2002 29,484 160,160 25,730 382 3,372 
2012 61,695 152,121 49,945 1,457 10,293 
Source: Census of Population 1992, 2002 and 2012 elaborated by National Institute of Statistics 
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In the 2012 census, 28.85 percent (61,695) of the total population in the region of Arica y Parinacota 
(213,816) self-identified as Indigenous, of which 84.69 percent (49,945) self-identified as belonging 
to the Aymara people. In terms of growth between censuses, the non-Indigenous populations rose 
by 43.9% in 2002, only to fall by 5.0% in 2012. Meanwhile, the Indigenous population increased 
more than doubled 2002 and 2012. These changes produced an expansion in the regional 
percentage of Indigenous population from 8.4% in 1992 to 15.5% in 2002 and then to 28.9% in 
2012. At the national level, the 2012 census determined that the total Aymara population at 114,532 
inhabitants, while the largest Indigenous People, the Mapuche, reached 1,508,722 individuals. In 
addition to Arica y Parinacota, Tarapacá, Antofagasta and Metropolitana are the regions with 
significant Aymara population: 35,450; 6,865 and 10,100 inhabitants respectively. Thus, with the 
exception of the Metropolitana Region, the prevalence of the Aymara identity in regional 
populations decreases the further away from the north one moves. Even though the fluctuation 
of Indigenous population between censuses are significant, it is necessary to note that governments 
have modified the methods used to measure Indigenous population in each Census. 
According to the World Bank Group (2015), due to the diversity of data collection methods, it is 
difficult to quantify and, therefore, determine variations in the Indigenous population. In Chile, as 
other places, the criterion used to measure of Indigenous Peoples has been modified in accordance 
with administrative reforms and political interests (Angosto-Ferrández & Krodolfer, 2012). In this 
sense, the question in the 1992 census was restrictive; first, it considered only three Indigenous 
Peoples (Aymara, Mapuche and Rapa Nui) and, second, people above 14 years old and had Chilean 
nationality were able to answer the question of Indigenous identity. Particularly, in the 2002 census, 
the government replaced the concept of ‘culture’ with that of ‘people’, and listed the name of eight 
Indigenous Peoples legally recognised by the State. In the 2012 and 2017 censuses, the question 
was divided into two parts, which allow mentioning other Indigenous Peoples that are not 
considered in the Indigenous Law (1993). In this regard, a social movement emerged in Arica that 
demanded the recognition of the Afro-descendant identity in the 2012 Census, which was rejected 
by Piñera administration (2010-2014) (Barrenechea Vergara, 2015). This decision remained 
unchanged in the 2017 abbreviated Census that President Bachelet decided to conduct due to the 
failed Census in 2012.  
Increases in the Indigenous population suggest a process of (re)indigenisation in the regional 
population, one that requires an explanation that goes beyond the mere quantitative expansion of 
a biological population. Firstly, according to Jenkins (2008), indigenisation is an individual and 
collective process in the course of which people develop an indigenous identification through both 
their self-identification and their categorisation by others. In this regard, Watts (2003) adds that 
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the historical genealogies construct indigeneity through a complex and unstable process of 
identification. Therefore, self-identification is never static, because it can vary in accordance with 
circumstances in people’s own lives and in their surroundings as well as context and timing. In the 
local context, according to the 1920 census, around 4,200 individuals lived in the rural area that 
the government recognised as indigenous land (Díaz Araya & Tapia Ladino, 2013; Ruz Zagal & 
Díaz Araya, 2011) and, in the most recent census, about 62,000 people say they Indigenous, of 
which most claim the Aymara identity.  
Quantitative analysis of these patterns may risk the assumption of an essentialist approach and 
dichotomist analysis. However, indigeneity is a relational and historical process that occurs in 
spaces where different factors converge to construct the indigenous subject. In this regard, it is 
necessary not only to complement the census data, but also to describe the mechanisms deployed 
to institutionalise the Indigenous identity and the process of (re)indigenisation in the region.  
3.3.1 The emerging process of indigenisation 
At the beginning of the military occupation of Arica and Tacna, the chilenización process threatened 
both the Indigenous culture and identity (Jofré Poblete, 2007), even though there was not at that 
time a legal conception or a social awareness of that culture and identity. Over subsequent decades, 
Indigenous families progressively embraced Chilean identity, values and culture (Tudela Poblete, 
1993). Years after the annexation, in the 1960s, the JAA was one of first institutions that sought 
to serve the needs of highland population in a strategic and systematic manner. The Andean Plan 
(Plan Andino) and the Development Plan for the Inner Department (Plan de Desarrollo del 
Interior del Departamento)13 were intervention programmes implemented in the highland 
communities, at a time when Indigenous Peoples had no legal recognition. Nevertheless, these 
programmes represented the institutional transition between the rural and the Indigenous identities 
(Quiroz Thompson, Díaz Araya, Galdames Rosas, & Ruz Zagal, 2011). According to the JAA’s 
meeting minutes, people in villages near the Bolivian border spoke the Aymara language 
intensively. Local universities played an important role in conceptualising the indigeneity of the 
rural populations who were experiencing these intervention strategies. However, this institutional 
scheme came to a sudden end due to the changes in priorities defined by the dictatorship regime 
(1973-1990) that meant the end of the JAA. During this period, the ILO consulted Chile about 
the application of the ILO Convention No. 107 to which the regime replied by saying that the 
convention’s provisions were unnecessary in Chile, a country where (so they claimed) “there is no 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
13 In the following chapter, the impacts of these plans will be described. 
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difference between Indigenous Peoples and non-Indigenous ones” (Castillo & Sanderson, 1990, 
p. 39). From the dictatorship’s perspective, there were no Indigenous people and communities in 
Chile. 
The situation soon came to a turning point, one that produced the convergence the social and 
institutional self-identifications. Once the Indigenous Law (1993) was introduced, the situation of 
Indigenous people changed. It is important to recognise that the government legally replaced the 
notion of Indigenous Peoples by ethnic group in order to emphasise the cultural characteristic 
rather than the political and social ones. Thus, from an institutional perspective, the Indigenous 
Law (1993) established “ethnic boundaries” between those who were placed within a particular 
ethnic category and those who were not, (Gundermann K. et al., 2005) and created eight 
subcategories in 199314 and added one more in 200615 associated with Indigenous identities. The 
institutionalisation of Indigenous identity, as in other countries, aims at enhancing social harmony 
in a multiethnic context (Singh, 2016). Through the creation of its legal framework, the 
government appears to understand Indigenous identities as homogenous, essentialist, static and 
uncontested. Working with these premises, the government has sought to improve the way of 
measuring and describing the Indigenous population, to promote the Indigenous identity, and to 
create a set of social benefits focused on Indigenous individuals and families. Therefore, the social 
and political changes associated with the institutionalisation of Indigenous identities have 
encouraged Indigenous self-identification. This social phenomenon had different results in each 
region depending on particular regional dynamics between Indigenous people and local authorities. 
In the case of the Arica y Parinacota, the relationship between rural and urban territories was 
important in the indigenisation process. 
According to the National Institute of Statistics, urban areas in Arica and Putre take very different 
forms. Putre comprises less than 1% of the total land of the comuna and, in addition, has few public 
infrastructure and services. Arica, by contrast, was part of a process of massive urbanisation and 
industrialisation, particularly in the 1960s. Considering this uneven development, the migration 
occurred from Camarones, General Lagos and Putre (rural comunas) to Arica, a change which is visible 
in both the 1992 and 2002 censuses (see Table 3.5). It is important to mention that since the 
operation of the JAA, the depopulation of rural areas has been a matter for local authorities, 
because of its implications for urbanisation and sovereignty in the highlands. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
14 Article No. 1 Law No. 19253. 
15 Law No. 20.177, “Reconoce la existencia de atributos de la etnia Diaguita y la calidad indígena Diaguita”, Ministry of 
Planning and Coordination, September 8th 2006. 
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Table 3.5 Indigenous and non-Indigenous population distributed in rural and urban areas 
  Arica Camarones Putre General Lagos Total 
 Urban Area (Km2) 45.9 0.0 0.2 0.0 46 
 Rural Area (Km2) 4,753.5 3,927.0 5,902.3 2,244.4 16,827.2 
1992 Total 169,456 848 2,803 1,012 174,119 
 Urban 161,333 0 1,203 0 162,536 
 Rural 8,123 848 1,600 1,012 11,583 
 % of rural population 4.8% 100.0% 57.1% 100.0% 6.7% 
 Indigenous 13,072 138 866 519 14,595 
 Non-Indigenous 156,384 710 1,937 493 159,524 
 % of Indigenous population 7.7% 16.3% 30.9% 51.3% 8.4% 
2002 Total 185,268 1,220 1,977 1,179 189,644 
 Urban 175,441 0 1,235 0 176,676 
 Rural 9,827 1,220 742 1,179 12,968 
 % of rural population 5.3% 100.0% 37.5% 100.0% 6.8% 
 Indigenous 26,956 751 1,046 731 29,484 
 Non-Indigenous 158,312 469 931 448 160,160 
 % of Indigenous population 14.5% 61.6% 52.9% 62.0% 15.5% 
Source: Own calculation using the Censuses of Population 1992 and 2002 elaborated by the National Institute of Statistics. 
With respect to the depopulation of rural comunas, it is important to note that the percentage of 
rural population in the region did not fall. It was 6.7% and 6.8% in 1992 and 2002 respectively. 
The cultivable areas in regional valleys have grown through private and government projects, 
which have traditionally absorbed the immigrant labour force. In 1992, before the enactment of 
the Indigenous Law (1993), statistics show the largest proportion of Indigenous people were in 
the General Lagos and Putre areas. These comunas are the most remote and nearest the Bolivian 
boundary, which suggests that the Indigenous identity presents a geographical distribution. In 
addition, it is possible to assume that cultural and social ties between communities contributed to 
promote the Indigenous identity particularly in the borderland. The situation shifted in 2002. All 
rural comunas had a percentage above 50% of Indigenous people, meanwhile the comuna of Arica 
increased from 7.71% to 14.55%. It is difficult to explain these increases in the size of Indigenous 
population by appealing to demographic factors such as the level of fertility and better life 
expectancy alone. As I mentioned, Indigenous identity is a social construct (Dubuc & Haskey, 
2010), in which other non-demographic phenomena are involved, including (for example) 
government intervention and the arrival of Indigenous people from foreign countries.  
Statistical analysis of the indigenisation process is necessary to consider other source of 
information due to the fact that there are only two official censuses of 2002 and 2012 that have 
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explicitly registered persons’ Indigenous identity. Fortunately, there are other sources of relevant 
statistical information to which we can turn, such as the CASEN survey that governments have 
periodically conducted since 1985 in order to evaluate the impact of social policies. Through this 
survey, the government has estimated income poverty and multidimensional poverty16. In Chile, 
income poverty has decreased significantly since 2006, with the exception of two social categories 
where that form of poverty remains stubbornly resistant to decline: Indigenous and rural (see 
Figure 3.2). 
Figure 3.2 National poverty rate in Indigenous, non-Indigenous, rural and urban population 
 
Source: Own calculation using the CASEN Survey 2006-2015 elaborated by the MDS. 
Even though governments do not produce specific information for the region, the Fundación 
Superación de la Pobreza (2016), resorting to the 2013 CASEN Survey, estimated the 
multidimensional poverty rate in rural areas of Arica y Parinacota as being as high as 58%. 
Meanwhile, using the same data, the government estimated the multidimensional poverty rates for 
Arica y Parinacota and Chile as a whole as 23.6% and 20.4% respectively. Due to this contrast, the 
rural-to-urban migration is until now an alternative for highland people wishing to access better 
living and working conditions. 
In addition to the estimation of poverty, the CASEN Survey registers the Indigenous identity of 
respondents through which is possible to estimate the Indigenous population. The survey added 
a question to identify Indigenous people from 1996, and changed it in 2003. Through the CASEN 
Survey, it is possible to know the Indigenous and Aymara population distributed by rural and 
urban areas. According to the CASEN Survey carried out between 1996 and 2015, the Aymara 
identity is more evident in the rural Indigenous population. With exception of years 2000 and 2011, 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
16 Multidimensional Poverty is “constructed by aggregating several indicators of deprivation in order to quantify the incidence 
of multiple deprivations in the same people”(Apablaza & Yalonetzky, 2013). In the case of Chile, this indicator considers 
education, health, income and living standards.  
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the percentage that self-identified as Aymara People was above 95%. By contrast, among the urban 
population, the percentage of Aymara population varied and after 2003, it is below 90% (see Table 
3.6).  
Table 3.6 Indigenous and Aymara populations between 1996 and 2015 
  1996 2000 2003 2006 2009 2011 2015 
Indigenous 
Population 
Urban 14,093 33,315 28,068 32,539 37,515 44,358 35,266 
Rural 4,809 3,732 5,282 7,513 10,664 9,717 8,158 
Total 18,902 37,047 33,350 40,052 48,179 54,075 43,424 
Aymara  
Population 
Urban 13,199 30,317 25,161 28,710 31,170 38,556 27,868 
Rural 4,713 3,535 5,272 7,413 10,158 9,071 7,760 
Total 17,912 33,852 30,433 36,123 41,328 47,627 35,628 
Total 
Aymara/Indigenous 
Population 
Urban 93.7% 91.0% 89.6% 88.2% 83.1% 86.9% 79.0% 
Rural 98.0% 94.7% 99.8% 98.7% 95.3% 93.4% 95.1% 
Source: Own calculation using the CASEN elaborated by the Ministry of Social Development. 
In 2006, the survey included another question, one intended to ascertain the birthplace of 
responder in three categories: local people, people from other comunas and people from other 
countries. With this variable, it became possible to identify Aymara identity among both internal 
migrants and those coming from outside of Chile in the regional population. The international 
migration of Aymara people is an important component in the rural area in consideration to the 
depopulation process (See Figure 3.3). For instance, in 2015, the Aymara population who were 
born in other countries in rural and urban areas represented 6.85% and 20.23% respectively. 
Figure 3.3 Aymara population distributed by birthplace from 2006 to 2015 in areas 
Rural Area Urban Area 
  
Source: Own calculation using the CASEN Survey 2006, 2009, 2011 and 2015 
Furthermore, despite the difference between rural and urban areas, the proportion of Aymara 
people from other countries grew from 4.5% in 2006 to 9.7% in 2015 (See Figure 3.4). However, 
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it is important to consider the fluctuation in the Aymara populations in recent years, because these 
have decreased between the 2011 and 2015 CASEN Survey. 
Figure 3.4 Distribution of Aymara population according to birthplace 
	  
Source: Own calculation using the CASEN elaborated by the Ministry of Social Development. 
In general, both the census and CASEN Survey statistics demonstrate the heterogeneity of the 
Indigenous population in these areas, and both, in turn, support the notion that the Indigenous 
identity is a social construct, one that depends on several circumstances. Aymara people from 
other countries, for example, have promoted their Indigenous identity in Chile, something which 
has had an effect on Chile’s own Aymara population. The Aymara are one of several Indigenous 
Peoples in Latin America who have, without moving from their original territories, found 
themselves divided by post-colonial borders (Mato, 1997). In local identity constructions of 
identity, immigrants who have not (or not yet) settled permanently in a particular location can 
promote their Indigenous identity through their positioning as a connection between homeland 
and the country in which they are resident (Trucios-Haynes, 1996). Even though there is the 
perception that transnational identities may disappear over time, the third and fourth generations 
of Indigenous urban people retain strong connections with the identity of their parents and 
grandparents (J. T. Johnson, 2013, p. 218). Beyond these possibilities, in Chile, the legal and 
institutional structures overlook the Indigenous self-identifications recognised in the national 
census and CASEN Survey.  
Only Indigenous individuals enrolled in the CONADI’s registry in accordance with the relevant 
regulation17 can interact with government agencies to claim certain rights and resources. In that 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
17 Decree No. 392, 12 April 1994, Ministry of Planning and Cooperation, “Aprueba reglamento que regula acreditación de 
calidad de indígena; para la constitución de comunidades indígenas y para la protección del patrimonio histórico de las culturas 
indígenas”. 
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way, self-identification is not enough to participate in the development measures designed by 
governments. Thus, Indigenous Peoples have to demonstrate their Indigenous heritage in ways 
consistent with the three alternatives possible under Article No. 3 of the Indigenous Law (1993): 
1.   They may have an Indigenous mother or father, whatever the nature of their affiliation 
including adoption. 
2.   They may claim descent from one of the Indigenous groups that inhabit the national 
territory: in this case the candidate has to have at least one Indigenous surname18. A 
candidate with a non-Indigenous surname is considered indigenous when their surname 
can be traced to Indigenous people over the course of three generations. 
3.   They may display cultural traits belonging to one of the Indigenous ethnic group, or have 
an Indigenous spouse. In this case, the candidate must self-identify as Indigenous. 
In practice, all people who meet one of the previous requirements obtain from the CONADI a 
certificate as a “proof of Indigenous status” (Certificado de Calidad Indígena). In different government 
agencies, this certificate is a requirement to access special benefits for Indigenous people such as 
programmes of scholarship, entrepreneurship, land titling, and so forth. In contrast to the census 
and CASEN Survey that Indigenous self-identification may be associated with a matter of pride 
and dignity, the accreditation before the CONADI is essentially based on material benefits and 
good of “development”. Thus, CONADI had issued 642,848 “Proof of Indigenous status” 
certificates from 1994 to 2015, 70.31% of which were granted between 2010 and 2015. The annual 
accreditation has significantly grown in the recent years (See Figure 3.5), and the CONADI issued 
more than 80,000 certificates each year since 2010.  
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
18 The CONADI have a list of surname by each Indigenous People, which were established through linguistic and 
anthropological studies. 
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Figure 3.5 Accreditations granted by the CONADI between 1994 and 2015 
 
Source: CONADI, 2016 
This mechanism of identification thus considers ethnic affiliations as categories with which to 
create a national scheme of support for Indigenous families and communities. Velasco Ortiz (2014, 
p. 57) points out that this not only produces identities as categories, but also as part of a model of 
cultural diversity associated with a specific ethno-racial ideology. Like other Latin American 
countries, Indigeneity has been a legitimate organising principle, one that has helped the 
incorporation of indigenous identity into the strategic reasoning of different actors (Andolina, 
Radcliffe, & Laurie, 2005, p. 681). Despite the institutional requirements they face, Aymara people, 
either national or foreign, use self-identification to establish social and political spaces. In 
particular, in a society with serious and persistent inequalities, migrants would identify themselves 
as belonging to a specific Indigenous group in order to gain access to positions in the hierarchized 
social order (Faist, 2015). In this context, the certification represents a monopolistic institutional 
channel for Indigenous people, one that prioritises their needs over those of other social groups. 
In this case, to articulate their Indigenous policy, in addition to the promotion of identities, Chilean 
governments have encouraged the establishment of Indigenous organisations in accordance with 
the requirements defined in the Indigenous Law (1993). Through these organisations, and their 
interactions with the State, Indigenous people acting collectively can gain access to other benefits.  
3.3.2 Indigenous (re)organisation and Indigenisation 
Decades before, in the rural comunas, highland communities were diverse and located in different 
ecological spaces. Over time, due to the rural-to-urban migration of Indigenous people, these 
communities progressively declined and disappeared in the highlands. In a new spread of people 
across the region, members of self-identified Indigenous populations (re)organised their families, 
extended families and communities in order to legitimate their interests. Before the Indigenous 
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Law (1993), their religious, economic and cultural interests led to the creation of different kind of 
organisations, such as religious fraternities, sport clubs and centres of highland villages’ sons 
(Gundermann K., 2001). 
Even though the international frameworks indicate the recognition of traditional forms of 
organisations, representation and governance, the Indigenous Law (1993) reinterpreted these 
collective practices to create a unique scheme for all Indigenous Peoples in Chile. According to 
the Indigenous Law (1993), Indigenous people can adopt two forms of organisation: a community 
or an association, both of which have different goals and requirements. A community is a body of 
at least 10 Indigenous individuals over 18 years old who meet at least one of the following 
requirements: shared descent from the same family line, recognition of a traditional leader, 
possession of land in common (either today or in the past) or shared descent from the same ancient 
settlement19. An association must be run by at least 25 Indigenous people who share a common 
interest or objective, which could be based on economic, shared cultural, educational or 
professional interests20. The Indigenous Law (1993) also determined that an Indigenous individual 
could participate in only one community, but could have membership in multiple associations. 
Finally, in a similar way to Indigenous identification, CONADI has the responsibility to maintain 
a register of Indigenous communities and associations, through which is possible to characterise 
the practices of organisation among Indigenous people. 
The institutionalisation of Indigenous organisations by the Indigenous Law (1993) created a new 
form of (community) leadership and (political) representation in Indigenous population. From the 
government’s perspective, the Indigenous leadership is closely associated with the representation 
of formal Indigenous organisations. In that way, the number of Indigenous representatives 
depends on the creation of communities and associations. By 2016, there were 265 Indigenous 
organisations in Arica y Parinacota, distributed unevenly among the province’s comunas. According 
to CONADI’s registry, Arica contains 88.95% of the province’s associations, while the rural 
comunas account for 82.67% of Indigenous communities (see Table 3.7). In similar way that the 
national level, urban areas concentrate the majority of Indigenous associations whose members 
come from different tradition and places to solve common issues (Seelau & Seelau, 2014). 
	    
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
19 Article No. 9 and 10, Law No. 19253. 
20 Article No. 36 and 37, Law No. 19253. 
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Table 3.7 Indigenous organisations and members distributed by comuna 
 
Indigenous Associations Indigenous Communities Total 
Organisations Organisations % Organisations % 
Arica 168 88.95 13 17.33 182 
Camarones 7 3.68 21 28.00 28 
General Lagos 5 2.63 17 22.67 22 
Putre 9 4.74 24 32.00 33 
Total 190 100% 75 100% 265 
Source: CONADI, Regional Direction of Arica y Parinacota, 2016. 
A powerful incentive for the creation of Indigenous organisations was the availability of public 
funds in the CONADI. In particular, the “Orígenes” programme that operated between 2001 and 
2010 triggered the registration of new communities and associations throughout Chile. It is worth 
mentioning that during the operation of the Orígenes programme, 94.7% of the Indigenous 
population in the region of Arica y Parinacota were urban-dwellers according to the 2002 census. In 
this way, the re-organisation of Indigenous people occurred in Arica rather rural comunas. Since 
2001, the number of associations surpassed the total of communities (See Figure 3.6) and, in 2016, 
71.70% of the organisations are associations.  
Figure 3.6 Active Indigenous organisations in the region of Arica y Parinacota 
 
Source: CONADI, Regional Direction of Arica y Parinacota, 2016 
With respect to Indigenous communities, their establishment depends particularly on the 
relationship between a group of Indigenous people and a specific land or settlement. Therefore, 
when an Indigenous organisation creates a community related to a highland village, it is difficult 
to establish another using the same relation. This is a reason why 69.33% of communities were 
established between 1994 and 2002; and the number of communities has slowly grown after 2002. 
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It is important to recognise that this is also a way for independent communities to participate in 
the territory. The highlands have experienced a massive depopulation of their villages, which local 
authorities translated into an assumed disconnection of Indigenous people from their ancestral 
lands. Contrary to this assumption, even though the population size in rural comunas decreased 
from 4,663 to 4,376 inhabitants between the 1992 and 2002 censuses, the membership of 
Indigenous communities rose from 2,418 to 2,622 people between 2014 and 2017. Thus, the 
increase in community membership suggests that the connection to the highlands is growing in 
importance rather than decreasing. In addition, the geographic distribution of population and 
community membership in census districts allow us to identify where regional population and 
Indigenous community members are concentrating throughout territory (See Map 3.2.).   
Map 3.2 Population and community membership in census districts of Arica y Parinacota 
Population Distribution Community Membership Distribution 
  
Source: Own elaboration based on data from the CONADI, 2017 and the INE, 2002. 
According to this analysis, the membership of Indigenous communities has surpassed the 
population in seven districts: Tacora, Socoroma, Belen, Ticnamar, Lauca, Itza and Surire (See Map 
3.3). It is probable that other census districts are in the same situation, because the 2017 census’s 
results have not been released yet. The membership increases may be understood as an expression 
not only of a drive to participate in community matters, but also of a will to interact with 
government agencies. For instance, Indigenous consultations conducted in the highlands consider, 
among other organisations, the Indigenous communities register in the CONADI. Therefore, the 
community membership represents a mechanism of political participation.  
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Map 3.3 Census districts where community membership surpasses census population 
 
Source: Own elaboration based on data from the CONADI and the INE, 2017 
The increase in Indigenous associations also shows that urban Indigenous people have to act 
collectively in the hyper-institutional context. In comparison with the Indigenous community, the 
Indigenous association is more flexible in terms of establishment and operation, which allows for 
the diversification of the organisations created by Indigenous people in urban areas. For example, 
it is not a requirement for association members to belong to only one Indigenous People. In this 
case, Indigenous women who self-identified with the Aymara, Quechua and Mapuche Peoples 
created the “Asociación Indígena Coordinadora de Mujeres de Pueblos Originarios de Arica y Parinacota” in 
order to articulate the needs of Indigenous women in the CONADI. In addition, Indigenous 
associations are able to further economic interests by such means as the leasing or concession of 
State land. Since 2010, the Ministry of National Assets and the Regional Government of Arica y 
Parinacota granted State-owned land in valleys to eleven Indigenous associations21, among them, 
the “Asociación Indigenous Mapuche Pikun Arica” that represents the urban Mapuche people. By 
having these properties, some associations have raised financial support from the Ministry of 
Agriculture to implement projects of irrigation and solar energy. Furthermore, the Indigenous 
associations have the opportunity, as civil society organisations, to request regional or sub-regional 
public funds. In 2016, groups of three and six Indigenous associations received funds from the 
National Fund for Regional Development (Fondo Nacional de Desarrollo Regional)22 and the Municipal 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
21 According to the agreement minutes of the Regional Board of Arica y Parinacota, the Indigenous associations are: Alto 
Azapa, De Los Pueblos Originarios de Surco Nuevo, Nayra Marka, Sector Ticnamar Belen Azapa, Mapuche Pikun, Wali 
Qhantati, Tata Inti, Prolongació Alto Ramirez Hijos del Sol Naciente, Chojnia Pajata, Hijos del Sol Naciente and Wiñay Inti 
Sol Eterno.  
22 Agreement No. 7, Agreement Minute, XI Ordinary Session of the Regional Board of Arica y Parinacota, June 13th 2016. 
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Programme of Participative Budgeting (Programa de Presupuestos Participativos)23. These practices of 
Indigenous association demonstrate the different strategies developed by Indigenous people to 
address their needs in the city. However, it is important to recognise that the capacity to negotiate 
a benefit from the government depends on the legitimisation of needs in the national and regional 
development agenda. 
The indigenisation leads to the modification of social boundaries beyond the institutionalised 
ethnic boundaries created by the Indigenous Law (1993). In parallel to the Aymara indigenisation, 
people started to self-identify as being Quechua. According to the censuses, 12.7% and 19.0% of 
the total Indigenous population in the region self-identified as being non-Aymara individuals in 
2002 and 2012 respectively. Among them, 382 and 1,457 were counted as being Quechua people. 
In 2010, a group of Quechua individuals decided to register the “Comunidad Indígena Quechua Munay 
Pata”, which would be the first Quechua community in the region associated with a village known 
as Ticnamar24. However, the CONADI rejected the application due to the first anthropological 
study that dismissed the claim that Quechua people were present in the region25. Among the 
observations, the CONADI expressed that the Ticnamar village was associated with the Aymara 
community of Ticnamar from February 1996 and highlighted that “a study elaborated by the 
Universidad de Tarapacá did not identify Quechua communities in the extreme of Chile”. 
Subsequently, even though the Quechua organisation answered the observations in February 2011, 
they received a letter in May 2011 that refused the creation of the Quechua community. In 
response to this decision, the Quechua people legalised their organisations as an Indigenous 
association. Thus, in January 2013, the CONADI accepted the registration of the “Asociación 
Indígena Quechua Wakmanta Paqari”. In doing so, it demonstrated the limited Indigenous diversity 
accepted by the State in the highlands, which differs from the situation in the city where all 
Indigenous identities are accepted in institutional terms. In comparison with Aymara communities, 
the creation of Quechua communities has political consequences in order to define an emerging 
development agenda for other Indigenous Peoples that contest the local power relations.  
Even though the Quechua identification process did not have an implementation in territorial 
terms, they constructed a discourse to demand their recognition as an ancestral community in the 
region. Through a CONADI programme that supports the Indigenous leadership and 
organisations, the Quechua association has celebrated the following significant events: in 2010 the 
first conference of Quechua organisations; from 2012 to nowadays, the “Inti Raymi”, a religious 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
23 Agreement No. 384/2016, Agreement Minute, Ordinary Session No. 27/2016, Municipal Board, September 21rd 2016. 
24 Acta Constitutiva de la Comunidad Indígena Quechua Munay Pata, September 7th, 2010. 
25 Letter, CONADI No. 820, “Comunica Observaciones”, October 7th 2010. 
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celebration that is held during the winter solstice; and in 2016 the first Interregional Conference 
of the Quechua communities. In each of these cases, the Quechua association has demanded that 
their territorial status be recognised through a new interdisciplinary study. In addition, the 
Quechua organisations have presented this demand to the CONADI’s National Director in 2014 
and the House of Representatives’ Commission of Culture in 2015. At the same time, in similar 
way to the Aymara and Mapuche people, the Quechua association applied to obtain a land in the 
Ministry of National Assets, which was rejected.  
The Quechua organisation had initially argued that people who initially self-identified as being 
Aymara required to be identified as Quechua before the CONADI. Even though such identity 
renunciation is not included in the Indigenous Law (1993), CONADI has developed a process for 
persons’ re-identification. The basis for demands to be re-categorised has been “the lack of feelings 
to identify and belong to the Aymara people”. It represents a change of perception with a political 
objective. Valentine (2015, p. 157) mentions that identities are not deterministic as sometimes is 
thought. Self-determination allows identifying and dis-identifying with a particular group. In the 
same regard, Indigenous people are able to use intersecting identities as ways to negotiate social, 
political and cultural relationships. For instance, people have self-identified as being Aymara-
Quechua, which represents a new category in the State (Urrutia Lorenzini & Uribe Rodríguez, 
2015). Both the CONADI and the government have tended to not recognise possible interethnic 
relationships that could exist or rather than have existed between Aymara and Quechua 
individuals. According to the Indigenous Law (1993), the identity is then mutually exclusive in the 
institutional framework, which simplifies the interaction between Indigenous people and the State. 
In political terms, indigenous identifications have created new spaces of dialogue with the 
government. For instance, in the process of Indigenous consultation to create the Ministry of Arts, 
Cultures and Heritage, the participation of Quechua people took differentiated forms. The 
National Council of Culture and the Arts, the government agency in charge of the consultation, 
organised specific workshops for Indigenous People, paying attention to the Convention No. 169’s 
recommendations. This was part of a search for a differentiated cultural development associated 
with an Indigenous identity. However, Indigenous people have used the identity as a resource with 
which to create political alliances. Thus, during the Indigenous consultation for the creation of the 
Ministry of Indigenous Peoples and the National Council of Indigenous People, the Quechua 
organisations worked along with the Aymara and Mapuche people. They formed an organisation 
called “Asamblea Autoconvocada de Organizaciones de los pueblos Aymara, Quechua y Mapuche” (Self-
convened Assembly of Aymara, Quechua and Mapuche organisations). Members of this 
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organisation expected to represent in the consultation the urban reality, where different Indigenous 
Peoples have converged.  
3.4  Politicising indigeneity and development 
Differentiated development and Indigenous Peoples are related concepts that emerged almost 
simultaneously in the international and national arena. The concerns of international specialised 
agencies about Indigenous workers resulted in the implementation of the first transnational 
programme to develop the Andean Indigenous communities in the 1960s. According to UN 
experts, these communities were the less developed in the South American countries of Bolivia, 
Ecuador and Peru (Rens, 1963). Thus, the expert knowledge determined a discourse in which 
Indigenous were categorised according to their degree of contrast with the mainstream culture. In 
the next chapter, I present the experience of Arica in the Andean Indian Programme. In Chile, in 
a similar way, when the government put into force the Indigenous Law (1993), it dichotomised the 
population between Indigenous and non-Indigenous people and brought along the need for an 
ethnically differentiated development strategy. However, the prioritisation of needs depends on 
the capacity of measuring the Indigenous population in which the censuses and CASEN Survey 
play a significant role. In this way, the Chilean government took on the responsibility to protect 
and foster the development of its Indigenous Peoples and later, after the ratification of the relevant 
International treaties and conventions, to report the UN and ILO about the national Indigenous 
policy’s improvements. However, the cultural distinctiveness that has been developed by the 
government in their discourse of Indigenous development provides a base from which to demand 
a complete recognition of the Indigenous identity. 
In 1992, the draft of Indigenous Law elaborated by the Comisión Especial de Pueblos Indígenas (Special 
Commission for Indigenous Peoples, CEPI) and the Indigenous Peoples’ representatives 
(Namuncura, 2000, p. 308) was submitted embracing the term “Pueblos Indígenas” (Indigenous 
Peoples). During the legislative discussion, Senator Santiago Sinclair Oyaneder, who was appointed 
to parliament by the Military Junta, argued that the law could not use this term, because the 
indivisibility and uniqueness of the Chilean people meant that the regulation would “be inadequate 
to recognise Aboriginal and Indigenous people in the interior of the country” (Biblioteca del 
Congreso Nacional, 1993, p. 299). For his perspective, the State had undermined the legal or 
political support necessary for the emergence of separatist and secessionist movements. Accepting 
the recommendation, the legislative commission replaced the term Pueblos Indígenas (Indigenous 
Peoples) by Etnia Indígena (Ethnic Indigenous group) though which the State emphasised only the 
cultural characteristics of Indigenous Peoples. In this way, people who claim an Indigenous identity 
73 
 
cannot achieve through this action a political status (Gundermann K., 2013). Indigenous people 
alone cannot decide whether they want to become part of the State, join another State or seek 
independence. In this context, as Naples and Bickham Mendez (2015) mention, claims on 
sovereignty based on the right to self-determination created tensions between the government and 
Indigenous Peoples. States used cultural difference as a criterion of inclusion rather than exclusion 
(García, 2005, p. 165), but it is necessary to recognise that the “inclusion itself is a powerful and 
subtle closing practice” (Strakosch, 2015, p. 7). In this regard, Silvia Rivera Cusicanqui coined the 
concept “indio permitido” (Quoted in Hale, 2004) through which is possible to legitimise the identity, 
organisation and practices of Indigenous people as long as they did not obstruct the national 
government structures in the relationship the State and capitalism.  
In Chile, the Indigenous Law (1993) institutionalised the social Indigenous subject and, at the same 
time, reduced its articulation with other political spaces. In this way, political identity ceased to be 
a simple extension of the social identity. According to Bruter, political identity “involves a whole 
philosophical position of individuals towards the imaginary institution of the social contract 
towards democracy, community, society and relationships between human beings altogether” 
(2005, p. 10). De-politicisation came about through a technocratic and managerial policy 
framework, which was implemented as a bureaucratic structure to obtain the “proof of Indigenous 
status”, to create an organisation, and to access social services, among others. Undoubtedly, the 
dominant political powers intended to turn the multi-ethnic context into a limited number of 
official institutional ethnic identities in order to control the Indigenous Peoples-State relationship. 
However, Indigenous identity boundaries that take institutional forms developed in a politicised 
context creates the conditions for subsequent negotiations (Weber, Hiers, & Flesken, 2016).Thus, 
even though the boundary-making and simplification practices aim at reducing the risk of conflicts, 
it polarises Indigenous organisations leading to an emphasis on differences between and inside a 
category and therefore obtain more political power. It explains the formation of one or multiple 
small groups that have access to exclusive political spaces in the relationship of Indigenous Peoples 
and the State. Sánchez (2006) states that hegemonic forces intervene in politics based on identities. 
In this case, the political hegemony over the local population in Arica y Parinacota has built an 
ideological consensus based on its fulfilment of material goals that emerged even before the 
Indigenous Law (1993).  
These measures contributed to the adoption of the Chilean national identity and avoided the 
embracement of radical agendas associated with the territorial autonomy or self-determination, as 
in the Mapuche people according to Beary (2011). At the local level, the interests of the Aymara 
people and their communities were determined by development interventions that started with the 
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JAA and the implementation of the Indigenous Law (1993) and which had, as one of their goals, 
the promotion of development. Nevertheless, it is not possible to conceptualise the Indigenous 
development as a group of specific needs or interests. On the contrary, the politicisation of 
Indigenous identity and organisation demonstrate that the boundary on what is or not is an 
Indigenous need will be and is still open to debate. For example, some recently created Indigenous 
associations with the goal of obtaining social housing or agricultural lands organised themselves 
to create a supra-organisation such as the “Asociación Indígena de asociaciones para la vivienda 
Tawantinsuyo”. In this case, they have argued that they require a house and not an apartment, 
because they need the connection to land in order to put ancestral traditions into practice again. It 
is important to note that some Indigenous people cannot practice Aymara or Indigenous rituals, 
because they are also members of Evangelical Christian churches or of the Jehovah’s Witnesses 
sect. Therefore, Indigenous people have the capability to organise themselves around social and 
political needs using the prevailing institutional structure. In the region, representatives of 
Indigenous association and communities as well as the nine sectors in the Alto Andino ADI act as 
mediators between Indigenous people and government agencies. From this position, they 
construct narratives that use the indigeneity as a political artefact to add value and legitimacy. Thus, 
the Indigenous identity has been re-politicised to contest or accept the State’s development view. 
3.5  Conclusion 
In this chapter, to explain the (re)indigenisation of this regional population, I described the 
Indigenous and Aymara population in the region of Arica y Parinacota using both statistical data 
and accounts of historical events. The statistics explained, in part, the social phenomena associated 
with the construction of Indigenous identity, because the Indigenous identity as a category 
recognised by the State occurred in the 1990s. From the end of the War of the Pacific until the 
return to democracy, the Indigenous identity was not a legal category used to implement national 
or sub-national public policies. In this period, only the JAA through the Andean Plan in the 1960s 
established a first conceptualisation of Indigenous people, but as rural people and emphasising an 
economic perspective. Chile as the host society (re)build Indigenous groups within a framework 
of domination and subordination (Bukowczyk, 2016). First, through the annexation of their land 
as well as the assimilation of their culture in the period of chilenización, which had consequences in 
the identity formation of highland population. Later, the institutional identification defined by the 
Indigenous Law (1993) has produced a formal national-base Indigenous identity in order to define 
development policies for each social Indigenous groups.  
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After the restoration of democracy in Chile, Indigenous identity was normalised and harmonised 
with the Chilean identity. The national legislation recognised the existence of “Etnias Indígenas” 
(Ethnic Indigenous groups) rather than “Pueblos Indígenas” (Indigenous Peoples). Despite the 
incomplete recognition, it promoted the incorporation of Indigenous identity as a variable in the 
census and CASEN survey. Chile adopted self-identification as a major criterion for the 
measurement of the size of the Indigenous population, in accordance with international 
recommendations. This approach allows that Indigenous people can identify or dis-identify 
according to their own circumstances. In contrast to self-identification, Indigenous people require 
an institutional accreditation based on Indigenous surnames and customs, which enables the 
interaction with government agencies. The self-identification principle and the Indigenous Law 
(1993)’s process of identification resulted in the hierarchisation of Indigenous identities as well as 
development demands. As we will see later, Indigenous development policy designed by 
government have depended on the largest Indigenous group, in this case, Mapuche People. 
Through the Indigenous Law (1993), the State has over-regulated the identity and forms of 
organisations associated with Indigenous Peoples. The legal structure attempts to simplify the 
interaction between the State and Indigenous Peoples, and this has had an effect on the 
identification process. In addition, I point out that identity boundary-making created socio-
political spaces in which people articulated their needs through the formation of associations and 
communities in forms permitted by law. Thus, anyone who can self-identify as Indigenous in 
accordance with the CONADI’s mechanism of identification can occupy these spaces. It is known 
that descendants of Bolivian and Peruvian immigrants with Indigenous surname have obtained 
the institutional Indigenous recognition. The CASEN survey shows that foreign-born people self-
identified as being Indigenous in Chile. This phenomenon could have had a deep impact on the 
Indigenous identity formation and, therefore, the definition of development demands. From there, 
the Indigenous identity works as a differentiating factor, allowing the emphasising of development 
demands. To increase negotiation power, an alternative is the organisation through which 
Indigenous people in the rural and urban contexts are achieving their interests. Although the 
Aymara is the most commonly reported identity, other Indigenous groups are seeking to fulfil their 
claims such as Quechua, Mapuche as well as Afro-descendants. In this regard, I have shown how 
the emergence and re-emergence of Quechua identity is an example of how the categorisation of 
citizen by indigeneity could, perhaps unintentionally, mean the disempowerment and 
marginalisation of other, smaller, identities and the groups that hold them.  
Additionally, the legal framework normalised and de-politicised the Indigenous identity in order 
to confine their development demands in technocratic and managerial mechanisms. In particular, 
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the need to implement development measures produced the convergence of social and institutional 
identities of Indigenous people. Differentiated development is translated into a positive 
discrimination measure for Indigenous people and organisations to access government benefits. 
In Arica y Parinacota, the needs of Indigenous and non-Indigenous people are almost equivalent 
particularly in urban areas. The main difference is in the narrative that emphasises an Aymara 
rationale about development, which the institutional structure reinforces or delimits in accordance 
with the development agenda. To improve our understanding of current social phenomena in 
Indigenous and Aymara communities, it is necessary to analyse the historical periods before the 
enactment of Indigenous Law (1993).  
The next chapter examines the relationship between highland Indigenous communities and supra-
national and national institutions. In comparison with the present period, in previous eras, 
highland people were largely not seen as Indigenous by themselves and others. In addition, a 
notion of development for highland communities appeared in Arica y Parinacota region from the 
intervention of UN international experts and local authorities. This notion aimed at ensuring a 
favourable treatment of Indigenous people, one that assumed that they were experiencing a 
process of integration into mainstream development. 
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Chapter 4   
International Organisations, Indigenous Peoples and Development 
4.1  Introduction 
In the mid-twentieth century, intergovernmental organisations such as the UN were concerned to 
integrate Indigenous populations into the mainstream society of whichever Nation-State claimed 
to rule over them (Guthrie, 2015). This interest inspired a joint programme of technical assistance 
for Latin America, which aimed at facilitating the integration of Indigenous people. Meanwhile, 
countries established new institutions in order to pursue a new, model of economic growth 
(Munck, 2013). As a result, Import-Substitution Industrialisation emerged as the foremost strategy 
for economic development in Latin America (Filgueira, 2009; Olano Alor, 2016). Chile employed 
these two paradigms to develop the northern borderlands, specifically, the Department of Arica. 
This new policy narrowed the relationship between government institutions and remote 
Indigenous communities, which did not have a distinctive identity recognised by the national legal 
framework. 
This chapter examines the establishment of international and national institutions in the 
Department of Arica, and their interaction with highland Indigenous communities. Institutions are 
understood as “the ensemble of formal and informal rules, norms and procedures that regulate 
the political action of collective actors” (Sørensen & Torfing, 2006, p. 31). Such ensembles are 
able to create stability in policy networks, which is, in turn, maintained through a range of 
mechanisms (B. Guy Peters, 2016). These analytical distinctions are necessary to understand how 
institutions have defined the role of Indigenous people in development. I argue that the 
collaboration between national and supra-national institutions has contributed to the emergence 
of a notion of development among Indigenous people, one based largely on national principles. 
The analysis presented here, therefore, demonstrates that even though Indigenous people were a 
concern of development actors in the international arena, from the point of view of the national 
experience of development this process was intersected by sovereignty and territorial integrity. 
The progressive emergence of institutions across administrative levels affected different social 
groups, including Indigenous communities that had already experienced disadvantage due to their 
lack of legal recognition. Hall and Taylor (1998, p. 961) affirm that “institutions confer power or 
authority on some actors, while reducing power of others”. Institutions are, therefore, constitutive 
of political agency, which implies participation in forms of socio-linguistic interaction that co-
determine identity categories and social structures (Dessler, 1989). Actors also make decisions 
strategically, favouring certain discourse practices over others, thus defining or defining power-
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knowledge systems (Allard-Poesi, 2010), which can affect the local institutional structure. One goal 
of such strategizing is to strengthen their position in power (Sorensen, 2015). In the case of 
Indigenous people, their lack of legitimacy in the public domain might have inspired an attempt 
to gain political and institutional power (Marchetti, 2013), but they did not, in fact, seek or assert 
special rights. They lived under institutional discourses that emphasised the construction of “us” 
and “them”. In this period, governing bodies referred to Indigenous communities as “personas de 
los pueblos del interior” (people from interior villages) or “comunidades rurales” (rural communities). 
This conditioned the ways in which institutions created relationships with Indigenous 
communities, emphasising those communities’ role in economic development or their location in 
the highlands. 
Scholars have studied the convergence of Indigenous people and development. Rodríguez-Piñero 
(2005), for example, has examined the development of international standards through the multi-
lateral instruments formulated by the International Labour Organisation. Guthrie (2013, 2015), 
meanwhile, studied the ILO programmes that sought to integrate Indigenous communities into 
mainstream societies based on the experience of Bolivia, Ecuador and Peru. In contrast to both of 
these approaches, this chapter presents an analysis of institutions and discourses based on the 
examination of official records from international organisations (the UN and the ILO) and local 
institutions (the Council for Advancement of Arica; the Committee of Community Development 
and Andean Plan; and the Committee for the Inland Development).  
This chapter begins, therefore, by describing the convergence of interests of the ILO and the UN 
for Andean Indigenous communities. The analysis focuses on describing the co-evolution of 
supra-national institutions and their discourses that crystallised the integration principle. 
Specifically, it examines the institutional development that allowed for the design and 
implementation of the Andean Indian Programme, which was the first transnational Latin 
American technical assistance programme for Indigenous communities in the Andean mountain 
range. This involved the institutionalisation of the assimilationist approach through the ILO 
Convention No. 107 (1957). The subsequent section of this chapter then discusses the experience 
of institutions in the Department of Arica, and focuses attention on the structure established to 
guide development beyond national interests. The analysis addresses the Committee of 
Community Development and Andean Plan: these represent the merging of national and 
international practices for the development of Indigenous communities. Finally, in the concluding 
section, I explore changes produced through the Committee for the Inland Development, a 
mechanism created during the military dictatorship (1989-1990) to align local development with 
national planning, territorial integrity and the sovereignty of the Nation-State. 
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4.2  Connection of international development agendas 
The UN’s specialised agencies conceptualised integration as the mechanism to include Indigenous 
people in the development of Latin American countries. Scholarly debates generally understand 
integration as a political action, one that was articulated through historical and discursive means. 
In this section, by engaging in an analysis of institutions, I describe the role of supra-national 
governing bodies in shaping those parts of the international political arena associated with 
Indigenous Peoples. First, I describe the convergence of institutional interests between the ILO 
and the UN and later the development of the first joint transnational initiative for Indigenous 
people known as Andean Indian Programme.  
4.2.1 Joining for international intervention 
In the history of institutions, there sometimes occur critical junctures in which institutional 
structures cannot provide adequate solutions to problems (Sorensen, 2015, p. 25). The Second 
World War was one such critical juncture, and it resulted in the creation of new international 
organisations to regulate the relationships between countries. These supra-national governing 
bodies focused on expanding development to the entire population of the world, without 
consideration of race or nationality (Lauren, 1983). This opposition to discrimination constituted 
the central point of interest in the reconstruction of post-war political relationships. As a part of 
the reconstruction process, these organisations highlighted the fact that Indigenous people had 
not taken advantage from development. Thus, firstly the ILO, and later the UN, developed 
different routes to address this issue, which at some moments converged. 
The ILO and Indigenous communities 
The Treaty of Versailles of 1919 created the ILO, the first international agency to pay attention to 
Indigenous people. Unlike other supranational organisations, it had a tripartite governing structure 
that integrated representatives of governments, employers and workers (Tamayo, 1969). For the 
ILO, Indigenous people were seen as a stakeholder group that experienced particular labour 
problems, something which spurred the creation of special committees and conventions26 to 
protect and improve their labour conditions (Thornberry, 2002, p. 321). The ILO’s approach to 
Indigenous issues changed even before the end of the Second World War and the creation of the 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
26 The ILO established a Committee of Experts on Native Labour in 1926, and adopted conventions on: the recruitment of 
indigenous workers, C50, 1936; the contract of employment (Indigenous Workers), C64, 1939; and Penal Sanctions 
(Indigenous Workers), C65, 1939. 
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UN. In 1944, its Declaration of Philadelphia27 defined new principles for the ILO member 
countries. It sought to inspire new policies using the concept of development, stating that: 
“[…] to expand production and consumption, to avoid severe economic fluctuations 
to promote the economic and social advancement of the less developed regions of the 
world, to assure greater stability in world prices of primary products, and to promote 
a high and steady volume of international trade.” 
Declaration of Philadelphia, 1944 
The declaration set out the position of the ILO regarding economic problems, and did so in ways 
that went beyond the promotion of international labour standards. The organisation was, in these 
years, developing a new direction about international needs, one that was merging human rights 
and economic planning (Dufty 1972). In this way, at its third conference in 1946, the ILO became 
the body that, among international organisations, took the lead on social problems. It then joined 
the newly created UN. This later recommended the ILO Governing Body to establish a committee 
of experts about social problems of Indigenous population and, then, to develop a report on their 
living and working conditions in Latin American countries28. The resulting document entitled 
Living Conditions of the Indigenous Populations in American Countries that was prepared by Dr Victor 
Gabriel Garcés, an Ecuadorian expert. It emphasised the economic perspective, in order to 
describe the relationship between Indigenous communities and land. He affirmed: 
“Since there is little chance of the indigenous communities being able to retain even 
the remnants of their collectivist system of land ownership that still exist, for the 
methods of work in these communities are inefficient and their productivity is low, it 
becomes necessary to consider another alternative that has been suggested in various 
countries, namely, transition from the stage of primitive communism, which is 
obviously in the process of disintegration, to the higher stage of planned and efficient 
co-operation.” (Garcés, 1946, p. 8) 
Even though Dr Garcés ignored the integration principle as a feasible solution (Becker, 2012), he 
also disregarded the knowledge and practices of Indigenous communities. Later, in 1949, the ILO 
issued another report, Conditions of Life and Work of Indigenous population of Latin American countries, 
which again had contributions of Dr Garcés. Through these reports, the ILO produced a body of 
expert knowledge which promoted a unique ‘reality’ of Indigenous communities.  
In the Fourth Conference of ILO, member States reaffirmed the need of economic measures in 
order to contribute with the development of countries: 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
27 Declaration concerning the aims and purposes of the International Labour Organisation, 10 May 1944. 
28 This decision was taken by the ILO Governing Body in the 98th session “Study of Problems of Indigenous Populations” and 
99th session “Constitution of a Committee on Indigenous Labour”.  
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“The resolution then declares that numerically these populations constitute important 
manpower resources in several Latin American countries; that a more effective 
utilisation of these resources would result in an improvement of the social and 
economic condition of the population in question, and at the same time in a fuller 
development of the national economy of each of the countries concerned.” 
Fourth Conference of American States Members of the ILO, 1949 
The Conference linked Indigenous communities with development interests, by seeing them as an 
economic resource. In this regard, general education and technical training were means to ensure 
the integration of these populations29. Integration of people into economic development 
represented a new discursive logic for ILO member States, one that left abandoned the human 
rights approach for a new definition of special treatment for Indigenous communities.  
Even after the ILO became a specialised agency of the UN in 1946, the convergence of 
institutional interests on Indigenous people continued through the ILO Committee of Experts on 
Indigenous Labour, which had its first session in 1951. It recommended to the ILO Governing 
Body that a Joint Field Working Party be created, in coordination with the UN and other 
specialised agencies30. The goal of this cluster of institutions was to produce expert knowledge 
about the social, economic and cultural problems specific to those Latin American countries with 
large Indigenous populations. The ILO preferred this option to that of the adoption of special 
legislation31. Hence, the institutional mechanism reinforced the relation between the ILO and the 
UN, and ensured the continuity of the institutional structure created for – though not by – 
Indigenous communities.  
The UN and Indigenous communities 
Years before the definition of the Joint Field Working Party, the UN established its Economic and 
Social Council (ECOSOC) in 1945, which was able to settle issues on the international agenda 
(Barkin, 2013). A year later, the ILO joined the UN as a subordinated specialised agency under the 
ECOSOC. Despite the advance of the ILO, the ECOSOC took an alternative path to the 
development of Indigenous people avoiding, as S. C. James (2009, p. 55) states, the conflict 
between spheres of authority of international institutions and Nation-States. The UN General 
Assembly (GA) requested that the ECOSOC study ways to provide expert advice in economic, 
social and cultural fields32. Two years later, the GA highlighted the fact that the lack of experts and 
technical organisations limited the economic expansion of underdeveloped countries. The GA 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
29 Resolution concerning Condition of Life and Work of Indigenous Populations, 1949. 
30 Resolution on the organisation of a Joint Field Working Party, 1951. 
31 Report of the Committee of Experts on Indigenous Labour. CEIL/I/8, 1951. 
32 UN General Assembly Resolution 52 (I) Provision of expert advice by the United Nations to Member States. 14 December 
1946. 
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required from the ECOSOC recommendations regarding policy and budgetary action33. Thus, the 
relationship of Latin American countries with the UN started from a perspective that meant the 
subordination of their capacities to define insights, problems and interventions, an illustration of 
Barking’s (2013) point that the exercise of power is related to the generation of knowledge.  
In this context, a series of events occurred in 1949 that encouraged the merging of actions between 
the ILO and the UN. In the same year of Harry Truman’s inaugural address as President of the 
United States, the GA considered a proposal to examine the situation of Indigenous communities 
through the Inter-American Indian Institute (Instituto Indigenista Interamericano), instead of the ILO34. 
This organisation, created in 1940, sought to establish an Indigenous policy for American countries 
(Vergara & Gundermann, 2016). Additionally, considering the ECOSOC’s recommendation35 of 
1946, the GA established a technical assistance fund for member-States known as the Expanded 
Programme of Technical Assistance (EPTA)36. It defined a regular budget to strengthen the 
economies of underdeveloped countries and to attain higher levels of economic and social welfare 
in the entire population. In order to coordinate the technical assistance and the EPTA, the GA 
established the Technical Assistance Board (TAB), which brought together representatives of all 
UN specialised agencies. Both the EPTA and TAB had a key role in supporting the idea of creating 
a Joint Field Working Party defined previously by the ILO Committee of Experts on Indigenous 
Labour, which articulated the UN and ILO’s interests. 
Thus, in February 1952, the TAB supported the Joint Field Working Party in Bolivia, Ecuador and 
Peru, allocating financial resources for its first stage in accordance with the recommendations of 
the ILO Committee of experts on Indigenous Labour. The UN mission contributed creating a 
space of intervention in Indigenous communities and, therefore, a space for the exercise of power 
in these Andean countries. Through the ILO’s Fifth Conference (celebrated in April 1952), the 
UN mission determined its goals as, firstly, to identify problems facing Indigenous populations 
and resources that might benefit them; secondly, to define the most effective way to assimilate 
Indigenous people. The fact that the mission would reach such conclusions highlights the path-
dependent nature of the policy process, that tends to lock institutions into particular trajectories 
(Sorensen, 2015). However, it is necessary to consider the transformative effects in the 
reproduction process when institutions confer power on other actors (Hanrieder, 2014). In this 
case, the UN experts that participated in the mission played a key role in interpreting and enforcing 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
33 UN General Assembly Resolution 200 (III) Technical Assistance for Economic Development, 4 December 1948. 
34 UN General Assembly Resolution 275 (III) Study of the social problems of the aboriginal population and other under-
developed social group of the American continent. 11 May 1949. 
35 ECOSOC Resolution 222 (IX) Economic development of under-developed countries, 14-15 August 1949. 
36 UN General Assembly Resolution 304 (IV) Expanded Programme of Technical Assistance, 16 November 1949.  
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power structures, as well as in articulating or muting discursive ideas that were against the 
assimilationist or integrationist paradigm. 
The right to integrate Indigenous Peoples into the development process 
The international mission translated concerns over the labour condition of Indigenous workers 
and the economic expansion of Latin American countries into a paradigm of integration. Initially, 
the ILO Director decided to solve the so-called Indian Problem through general reforms that 
recognised the diversity of Indigenous communities in Latin America (International Labour 
Office, 1939, p. 56). However, institutional discourses from the ILO and UN since 1947 
established the integration of Indigenous people as a more feasible alternative, one which seemed 
better suited to meeting development goals. It implied that the holistic, spiritual and productive 
relationship of Indigenous people with their (supposedly underdeveloped) territories should be 
ended (Swepston, 1978). To legitimate this intervention, the Joint Field Working Party worked as 
a macro-structure of supranational organisations that assisted the interaction between 
governments and Indigenous communities. 
In this context, the UN specialised agencies were repositories of expert knowledge and had the 
experience to provide technical assistance. The UN mission gathered experts of different 
nationalities from the UN, ILO, UNESCO, FAO and WHO37. In parallel, the governments of 
Bolivia, Ecuador and Peru agreed to take part in the programme. The relationship between 
international agencies with Nation-States is understood through the trusteeship phenomenon 
where the first ones have the capacity to diagnose deficiencies and the second ones are subject to 
expert direction (Cowen & Shenton, 1996). International experts, acting as an epistemic 
community (Haas, 1992), articulated in governing institutions policy beliefs and knowledge and 
had an important influence on decision-makers (Fischer, 2003). Professor Ernest Beaglehole, a 
New Zealander and leader of the mission, was a key figure in encouraging the integration policy, 
because of his large experience in Maori indigenous communities and his influence as an expert 
member of the ILO Committee of Experts on Indigenous Labour. 
Along with development discourses, integration emerged as a concept in the Joint Mission’s 
reports since 1953. Previously, the study conducted by the ILO, titled Living and Working Conditions 
of Aboriginal Population in Independent Countries, used the concepts of assimilation, integration, 
acculturation and absorption interchangeably and in reference to the restriction or adaptation of 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
37 The experts in the mission were Professor Ernest Beaglehole, New Zealand, ILO; Dr. Juan José Alcocer, Mexico, WHO; 
Mr. David Blelloch, United Kingdom, ILO; Dr. Carl Fritzle, Switzerland, FAO; Dr. Enrique Sánchez de Lozada, Bolivia, UN; 
Dr. Oscar Nuñez del Padro, Peru, UN; Professor Gonzalo Rubio Orbe, Ecuador, UNESCO; Mr. Xavier Caballero Tamayo, 
Bolivia, ILO; Dr. Anibal Buitrón, Ecuador, OAS; Mr. Edmundo Flores, Mexico; and Dr. Carlos Monge, Peru.  
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human behaviour in Indigenous communities. In contrast, Professor Beaglehole emphasised 
integration as a central concept to intervene the Indigenous communities. For him, the 
achievement of a high degree of development implied both the integration of Indigenous people 
into the mainstream cultures of their respective Nation-States and, also, their enhanced economic 
participation. In respect to this last point, Professor Beaglehole stated in a joint mission’s report 
the following: 
“Thus, the mere fact of socially admitting an Indigenous group to a national culture 
does not benefit it either materially or economically, unless such admission is 
accompanied by professional and industrial training, craft training, etc. The example 
of the New Zealand Maori proves that the social acceptance of an Indigenous 
population must be made simultaneously with aid intended to develop economic 
participation, […]. Conversely, the complete cultural integration of certain indigenous 
groups […] in the United States, it was delayed by the difficulty of persuading them to 
adapt to a new economic function in society”. 38 
(Oficina Internacional del Trabajo, 1953b, p. 52) 
In this quote, using the experiences of New Zealand and the USA, Beaglehole emphasised the 
adaptation of traditional practices as an effective means for Indigenous people to forget their 
cultural background. In this regard, there was no discussion about the possible consequences of, 
for instance, the rejection of Indigenous people by the dominant society. He assumed, rather, that 
the generation of economic benefits would contribute positively to the relationship between 
governments and Indigenous people. Although the intervention focused on Indigenous 
communities, governments and business owners were the main stakeholders for experts. 
Beaglehole reaffirmed the key role of economic factors in a report prepared for the Conference of 
member States:  
“It was a powerful and wealthy Peruvian industrialist who remarked in an interview 
that the greatest wealth of Peru was to be found, not in her mines or sugar plantations, 
but in her Indian citizens. The implication was evident that the more educated, skilled 
and healthy the Indian became, the more they could contribute to the wealth and 
welfare of the whole country.” 
(Beaglehole, 1953, p. 532) 
Understanding that the cultural change of Indigenous people dealt with traditions and values in 
the Andes, Beaglehole recommended that the separation of Indigenous communities from their 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
38 “Así pues, el simple hecho de admitir socialmente a un grupo indígena en una cultura nacional, no le beneficia ni material 
ni económicamente a menos que tal admisión vaya acompañada de una formación profesional e industrial, formación artesanal, 
[…], etc. El ejemplo de los maoríes de Nueva Zelanda prueba que la aceptación social de una población indígena debe hacerse 
simultáneamente con una ayuda destinada a desarrollar la participación económica, […]. Inversamente, la completa integración 
cultural de determinados grupos indígenas […], en los Estados Unidos, fue retrasada por la dificultad de persuadirles a 
adaptarse a una nueva función económica en la sociedad.” 
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traditional territories39 be encouraged (Oficina Internacional del Trabajo, 1953b, p. 58). Thus, the 
programme of integration depended on the capacity to align traditional Indigenous activities with 
economic national plans. He identified Indigenous languages preservation as a protection against 
to the change of Indigenous communities (Oficina Internacional del Trabajo, 1953a, p. 18). 
Language is a means through which institutional factors such as the establishment or reproduction 
of rules can be supported or curtailed (Hay, 2016). Integration projects, therefore, tended to favour 
bilingualism as a means to reduce the linguistic isolation of Indigenous communities. However, 
the mission overlooked the potential for negative long-term effects produced by the changes of 
traditional practices. At a later time, Beaglehole revealed and justified the inherent cost of 
integration by explaining the experience of Maori communities in New Zealand: 
“Increasing integration of the Maori will undoubtedly improve their health, keep more 
infants alive and allow the Maori population to increase still further. More Maori will 
suffer from mental ill-health in this process, more die from cancer than from 
tuberculosis. Closer integration exacts its price in the field of health just as it does in 
other fields, even though over-all advantages are clear and unarguable.”  
(Beaglehole, 1957, p. 108) 
It demonstrated that any intervention in an Indigenous community’s relationship to land would 
result in emotional and behavioural consequences likely to cause disequilibrium in their economic 
and spiritual life (Hunter, 1998; O'Shane, 1995). Nevertheless, the ILO Committee of Experts on 
Indigenous Labour supported Beaglehole’s emphasis on economic factors, understanding that 
technical assistance generated savings to governments by avoiding the project failures that were 
likely to arise from a lack of expert knowledge (Organización Internacional del Trabajo, 1962, p. 
14). This narrative of integration legitimated and rendered appropriate certain political choices, 
specifically those that involved the subordination of political authority to local and national 
institutions. In consideration to the result of the first mission, UN specialised agencies started the 
second phase that involved the implementation of the Andean Indian Programme (AIP) that 
aimed at integrating Indigenous communities into national cultures and expanding the economies 
of Andean countries. 
4.2.2 The Andean Indian Programme 
Between 1952 and 1972, the AIP implemented numerous projects, first in Bolivia, Ecuador and 
Peru, and then in Argentina, Colombia, Chile and Venezuela. In particular, in 1961, Chile decided 
to take part in the AIP. Thus, this programme came to the north of Chile, focusing on Indigenous 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
39 Such a separation is one mechanism to undermine opposition to use of hegemonic forces (Torfing, 2001). 
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communities that had previously been identified by international studies as Aymara40 and Quechua 
communities (International Labour Office, 1953, p. 41). The Chilean government created the first 
intervention in Indigenous communities through UN technical co-operation in the Department 
of Arica. In this regard, the examination of the first years and principles implemented by the AIP 
will contribute to understand the notions of development in the Chilean case. 
Particularly, the AIP’s actions focused on improving the living conditions of affected populations 
(ILO, 1964, p. 10), which meant, in some cases, the migration and resettlement of those 
population, so that they might be employed in agriculture and other industries (Guthrie, 2015). At 
the same time, the UN’s specialised agencies brought experts into each country to establish the 
pilot projects associated with five main fields: agriculture, health and sanitation, social welfare, 
education, and vocational training (ILO Governing Body, 1955). The AIP replicated its most 
successful projects in other Andean regions, particularly those where the local population 
contained a high percentage of Indigenous people, in accordance with the TAB’s 
recommendations: organic, integral and regional projects. Meeting these requirements, Beaglehole 
put these principles into context and formulated a preferable approach, which modelled the 
interaction between Indigenous communities, UN experts and government actors: 
“[…] to plan action programmes with the tripartite co-operation of Governments, 
Indian and international organisations that would accelerate the integration of Indian 
into the national political, social and economic life of the three Andean countries; such 
integration to be orientated towards a democratically-phased integration in place of the 
present prevailing master-subordinate integration; such integration finally to be 
regional in scope, integral in approach, organic in growth, based upon consent rather 
than upon coercion, and to be achieved without destroying for the Indian his present 
satisfying community organisation and valued of life.”  
(Beaglehole, 1953, p. 523) 
In order to ensure a cooperative participation, Beaglehole added that the consent of Indigenous 
people was a necessary principle in the design of intervention strategies. This legitimation strategy 
focuses on generating societal acceptance before implementing a political decision (Dellmuth & 
Tallberg, 2015). According to the ECOSOC, projects fostered the attainment of higher levels of 
economic and social welfare avoiding race or religion distinctions41. Beyond the examination of 
each project, it is necessary to understand the impact of institutional practices and discourse in the 
traditional structure of Indigenous communities. Governance at various scales, the expert 
reinterpretation of territories and the intervention into community development all characterised 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
40 In 1945, the US anthropologist Julian H. Steward estimated at 40,000 people who belong to the Aymara People. This data 
was used in the ILO report on Indigenous Peoples in Chile. 
41 ECOSOC Resolution 222 (IX) Economic development of under-developed countries, 14-15 August 1949. 
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the operation of the AIP. In particular, their analysis adds a point of comparison to the 
understanding of the later approach the AIP used in Chile. 
Technical assistance across borders and levels 
While governments protect borders to exercise sovereignty, the UN specialised agencies were able 
to implement a different form of operation. The AIP was the first transnational and inter-
institutional experiences in Latin America focused specifically on Indigenous communities. In this 
way, the AIP as a supra-national organisation substituted for national power by using their 
hierarchy and functional dimensions (Welch & Kennedy-Pipe, 2004, p. 134). In addition, Nation-
States found themselves in a situation of a mutual interdependence, one that limited their capacity 
to act autonomously (Piattoni, 2010, p. 52). Therefore, the AIP, as a mechanism built into the UN, 
translated national interests into transnational ones. In this context, the TAB guided the technical 
assistance, especially in terms of how the UN agencies shaped the power of local authorities and 
Indigenous communities. 
The TAB required a regional approach in implementing the UN mission, one that would separate 
the problem from the social, economic and cultural factors associated with each country42. The 
UN experts neglected cultural differences, preferring to treat Indigenous communities as an 
homogenous group with essentially similar conditions (ILO Governing Body, 1955, p. 2), which 
was supported by the notion of equal development (Beaglehole, 1953, p. 523; Oficina Internacional 
del Trabajo, 1953a, p. 35). In this regard, Hall and Taylor (1996) affirm that institutional practices 
are capable of constituting the self-images and identities of social actors in accordance with 
political interests. As Torfing (2001) states, institutions provide social actors with interpretative 
frameworks and cognitive templates which situate them, as actors, in problems and solutions.  
By implementing the AIP, the UN created a space of authority and legitimacy that spanned the 
tiered levels of governance. Technical assistance was associated with the need to reduce high 
transaction costs involved in creating development conditions for specific groups (Barkin, 2013). 
The AIP, in addition to providing access to knowledge, developed a process of coordination 
through and across levels, thus establishing a new institutional landscape through sub-state 
international projects. Hence, as Dickson (2014) highlights, supranational institutions have the 
capacity to dilute the decision-making monopoly in each level of government. This phenomenon 
is associated with multi-level governance that involves simultaneous and coordinated actions 
across different jurisdictional levels (Rosemarin & Ekane, 2016), as well as the legitimisation of 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
42 UN Document TAB/R.160. 
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asymmetrical distributions of authority (K. D. Phillips, 2013). Such a framework was necessary to 
deal with complex multi-scalar problems of the kind that were facing Indigenous communities. 
The inhospitable Andean region 
Under the trusteeship phenomenon, UN experts reinterpreted the environment of Andean 
Indigenous communities in accordance with the dominant notion of development. They, as 
influential actors, interacted with Indigenous communities to define and establish the integration 
process. In this moment, the ILO knew that Andean Indigenous people were migrating towards 
coastal areas in search of better means of subsistence (International Labour Office, 1953, p. 223). 
As experts confirmed the bare subsistence level (Oficina Internacional del Trabajo, 1953a, p. 18) 
and unfavourable conditions for agriculture in the Andean region (Oficina Internacional del 
Trabajo, 1953b, p. 70), migration from highland to lowland areas was studied as an alternative. 
Having new supporting information43, the AIP encouraged the migration and resettlement of 
Indigenous families (ILO Governing Body, 1964, p. 11) to exploit unoccupied lowlands that, 
according to UN experts, were more fertile and productive. 
The mission considered that resettlement allowed Indigenous families to access opportunities in 
terms of education, health and other services, as well as better employment conditions (Oficina 
Internacional del Trabajo, 1953a). However, the UN expert recognised that some Indigenous 
communities had an aversion to migration. To address it, the AIP sought, initially, the voluntary 
migration in ways that would avoid unlinking the relationship between the community of origin 
and the new location settled in lowland (Committee of Experts on Indigenous Labour, 1954, p. 
15). In this way, the first Indigenous migrants had the opportunity to promote the benefits of 
resettlement.  
Another obstacle was the lack of roads in the Andean region (International Labour Organisation, 
1969, p. 26). Thus, the UN agencies sought to improve the road transportation infrastructure to 
connect the highlands and lowlands. The ILO, for instance, prepared a feasibility study for building 
a road in the Tambopata valley in Peru. Through their particular understanding of migration 
movements in the Andes, these experts defined the desirable characteristics of Indigenous people. 
An ILO report mentioned that:  
“[…] the Indians were born in the valley that do not resist the lowest temperature in 
the highlands and avoid visiting them; these Aymara and Quechua people, who were 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
43 For instance, the ILO produced a new report titled “Informe del Sr. Metraux sobre la emigración interna y externa de los 
indios aymaras y acerca de la colonización en el valle de Tambopata” that described the migration of Indigenous communities 
in southern Peru. 
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born under the palms, they will be the stable population in Tombapata and the real 
inhabitants of the valley.”  
(Oficina Internacional del Trabajo, 1954, p. 23) 
In this way, the AIP transformed the Andean culture, Aymara and Quechua, in accordance with 
the UN experts and government authorities’ interests. Furthermore, the process produced new 
Indigenous groups that intensified their contribution to economic expansion. Nonetheless, the 
experts overlooked the negative consequences on local livelihoods and culture (Baird & 
Shoemaker, 2007). 
Driving the intervention from inside 
To minimise negative impacts from the AIP, experts trained new community leaders, who acted 
as social promoters and mediated in favour of projects. The mission understood the importance 
of avoiding coercion in projects and to obtain the consent of Indigenous communities (Beaglehole, 
1953, p. 530). Thus, in parallel to the formation of pools of national personnel who could assume 
the management of projects, the AIP trained Indigenous community members to act as social 
promoters of development. They worked with international staff and helped their communities in 
understanding the goals of each project and, therefore, facilitated integration into the mainstream 
society. About that, an ILO report specifically expressed: 
“[…] the core of the programme is the training of indigenous promoters to serve as 
intermediaries in the introduction of modern practices of social and economic 
organisations in their own communities as well as the mobilisation of the material and 
human resources of these communities for the improvement of their living and 
working conditions.”  
(International Labour Organisation, 1962a, p. 7) 
Experts noticed that there was a positive correlation between the activity of the communities in 
the programme and the effective influence of the social promoters (International Labour 
Organisation, 1972, p. 87). Furthermore, the Regional Director of the AIP affirmed that 
Indigenous social promoters were, and would remain, important in projects and that they would 
become government employees in the future (Guthrie, 2015, p. 166). In this regard, Zittoun (2015) 
points out that a promoter develops a positive version of critical activities, and does so through 
debate over expected consequences of, and necessary pragmatic adjustments to, the building of a 
stable environment for change. Thus, the training of Indigenous people strengthened institutional 
structures and interests, as these were defined by the UN’s perspective. In contrast, Indigenous 
communities and their culture were undermined.  
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The AIP overlooking the traditional Indigenous culture established new leaders affecting social 
dynamic. Even though Indigenous communities participated in the selection of candidates to be 
trained as social promoters, the international staff preferred older married men, who were able to 
speak and write in Spanish and who had previously demonstrated leadership abilities (International 
Labour Organisation, 1962c, p. 253). In particular, the experts were concerned that promoters 
might act against projects or question the role of international staff in the field (Guthrie, 2015, p. 
165). The ILO emphasised the training of Indigenous social promoters in most projects 
(International Labour Organisation, 1962a, p. 51). Furthermore, the experts supported the 
emergence of new leaders, because they believed that settlement in unfamiliar environments would 
not be successful without firm control (Fifer, 1982). Finally, having more knowledge of the 
integration process, social promoters replaced traditional leaders and progressively managed 
lowland Indigenous communities.  
The projects developed in the Andean region helped to install the integration as a discourse not 
only in the ILO, but also in the UN institutional system. Given the experience in the AIP, the ILO 
developed a new stage in its institutional development, one that consisted in the establishment of 
an international instrument to protect and integrate Indigenous communities. 
4.2.3 The Integrationist International Convention 
Between 1955 and 1957, the ILO conducted a series of studies44 to develop a multi-lateral 
instrument for addressing the issues of Indigenous people. Thus, ILO adopted Convention No. 
107 and Recommendation no. 104, both of which concerned the protection and integration of 
Indigenous and other tribal and semi-tribal populations. They cleared the relationship between 
Indigenous communities and member States, but without defining differences between integration 
and assimilation (Yupsanis, 2011). Even though this convention aimed at respecting customs, laws 
and institutions of Indigenous communities (International Labour Organisation, 1962b), the 
instruments prioritised the form of integration that became a standard for ILO member States. 
Thus, the convention, in practice, sought the assimilation of Indigenous communities into the 
dominant society (Sanders, 1983; Yupsanis, 2011). Its elaboration only considered the voice of 
experts and representatives of governments and businesses. In addition, the instruments 
conceptualised Indigenous people as tribal and semi-tribal populations, defined by their 
demographic character and their condition of being non-integrated. In this vein, the UN agencies 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
44 Living and Working Conditions of Indigenous Populations in Independent Countries, Report VIII (1) and Report VIII (2) 
and Protection and Integration of Indigenous and other Tribal and semi-Tribal populations in Independent Countries, Report 
VI (1) and Report VI (2). 
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promoted the idea that Indigenous people were temporally-bound societies in the process of 
disappearing and that their protection was a necessary measure during the transition to 
modernisation. It aimed at preventing the disintegration of Indigenous communities in 
contemporary society.  
The convention defined a standard for preferable living and working conditions for Indigenous 
communities during a period in which the UN system was concentrated on settling a dominant 
notion of development based on an economic perspective (Lâm, 2014). In this context, Indigenous 
communities represented a less advanced stage of development and lacked an economic basis for 
their integration (Lockwood, 1956). Even though the Economic Commission for Latin America 
(ECLAC) promoted a form of development based on industrialisation as a means of breaking out 
of economic dependency (Munck, 2013), the ILO reconceptualised development by going beyond 
both the classical and the dependency theories (Maul, 2009, p. 398; 2010, p. 388; 2012, p. 250). 
The ILO added another layer in development emphasising the creation of productive employment. 
In particular, Rens (1961a, 1961b), Deputy Director-General of the ILO, stated that before and 
after industrialisation, underdeveloped countries required skilled workers and vocational training 
programmes. In this way, ILO conventions would contribute to industrialisation and development. 
In 1961, the ILO Seventh Conference adopted two resolutions about the integration of Indigenous 
populations (Oficina Internacional del Trabajo, 1961). The first one established as a concern the 
exclusion of social issues in the process of integration of Indigenous people. The second one aimed 
at expanding the technical assistance programme throughout the Andean region in which Chile 
decided to join the programme. The analysis of this experience contributes to our understanding 
of the subsequent relationship between Indigenous communities and local authorities. 
Although the ILO Convention No. 107 positioned the ILO as the leading international 
organisation in promoting the Indigenous peoples’ rights, it was questioned by Indigenous 
representatives from international organisations such as the UN Working Group on Indigenous 
Population. In a paternalistic tone, this convention justifies non-coercive integrationist and 
assimilationist policies towards Indigenous peoples due to their eventual disappearance. Yupsanis 
(2010, p. 435) affirms that the Convention No. 107’s approach “was product of the development 
discourse of the day, which saw the people in question as less advanced” than other sectors of 
national societies. According to Tauli-Corpuz (2004), measures under this Convention were based 
on a discriminatory and racist approach that diluted the cultural diversity. 
In 1980s, several Indigenous organisations started to demand a revision of the ILO Convention 
No. 107 (Walsh, 2012). Specially, Indigenous people located in Latin American countries 
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questioned the programmes that governments have established their vision of Indigenous social 
inclusion. Thus, by considering the opinion of a meeting experts in 1986, the ILO decided to 
undertake a revision of the Convention No. 107 between 1987 and 1989. In the 75th and 76th 
sessions of the International Labour Conference, Member-States decided to replace the 
integrationist approach and to adopt the protection of the Indigenous peoples’ ways of life. The 
ILO Convention No. 169 was approved in 1989 and ratified by several Latin American countries.  
In comparison with its predecessor, the ILO Convention No. 169 recognises the collective rights 
and particularly the political self-determination of Indigenous Peoples in order to continue their 
existence as distinct Peoples. It chose the term ‘Peoples’ in order to entail the recognition in 
international law instead of using the neutral term ‘population’. Thus, this international instrument 
granted rights to not only to members of Indigenous populations, but also Indigenous groups 
(Yupsanis, 2011). It has contributed to the understanding of multicultural nature of countries (De 
la Peña, 2005). Moreover, according to C. Doyle and Whitmore (2014), the ILO Convention No. 
169 improved the international normative framework for Indigenous Peoples that included the 
rights to land; self-governance rights and the right to participate in, and benefit from, exploitation 
of their resources. Consequently, this new Convention constitutes the minimum standards for the 
establishment or reform of national legal frameworks associated with the Indigenous Peoples’ 
rights in those countries that ratified it.  
Since the ILO Convention No. 169 entries into force in 1991, the right to be consulted established 
a continuous interaction between Indigenous organisations and government authorities. Hence, 
development and extractive projects that affect the living conditions, cultural survival and human 
rights of Indigenous Peoples have to be consulted by State prior to its implementation. In most 
countries, this right has been regulated by governments, which has drawn criticism from certain 
Indigenous organisations. In this sense, the demand of Indigenous Peoples about their 
participation in decision-making processes has been strengthened by the United Nations 
Declaration on the Rights of Indigenous People. This international instrument was developed by 
the UN Working Group on Indigenous Population since 1982 and adopted by the General 
Assembly in September 2007. In similar way to the ILO Convention No. 169, the UN Declaration 
seeks to establish a harmonious and cooperative relationship between Indigenous Peoples and 
authorities (O'Sullivan, 2017). However, it is not a binding legal instrument, but a standard thought 
which the States are judged in terms of the treatment to Indigenous Peoples.  Therefore, the right 
to be consulted is limited in accordance with the national laws that are not generally an effective 
means to guarantee the participation of Indigenous Peoples. On chapter 7, I illustrate that the 
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consultation does not necessarily imply that all Indigenous organisations gain power in a balanced 
way. 
4.3  The local experiences with Indigenous people 
The institutional development associated with Indigenous communities depended on, firstly, the 
Committee of Community Development and Andean Plan, and secondly, the Committee of Inland 
Development. In order to analyse these institutions, I describe in this section the political and 
economic context of the Department in which the UN technical assistance elaborated their actions. 
4.3.1 The UN technical co-operation and the JAA 
In 1961, the government of Chile and the AIP agreed to implement a project to assist the local 
authorities of Department of Arica in developing the highland communities. The UN mission 
worked with the Junta de Adelanto de Arica (JAA) between 1962 until 1968 (ILO, 1970). The JAA 
was a local governing body created to articulate a model of administrative and financial autonomy 
(Ruz Zagal, Galdames Rosas, & Díaz Araya, 2015). By considering both the local scheme of 
governance and the geopolitical issues at stake, the AIP project redefined its guidelines to deal with 
this particular political environment. The analysis of these factors allows an improved 
understanding of the local institutional practices and discourses that shaped the context in which 
the UN experts implemented the technical assistance. 
The local self-governance and autonomous development 
In the 30’s, two important events led to the emergence of social movements in Arica and, 
consequently, the creation of the JAA. Firstly, the Treaty of Lima settled the dispute over Arica 
and Tacna, allowing Peru to reacquire the Department of Tacna, and Chile to retain its sovereignty 
over the Department of Arica. This strengthened the relationship between the population of Arica 
and the Chilean State. Secondly, the potassium nitrate industry experienced a sharp decline in 
international demand, which strongly affected the British-Chilean companies. The gradual 
cessation of operations in this industry caused an economic and social crisis that also impacted the 
Department of Arica, even though it was not directly part of this industry (Díaz Araya & Tapia 
Ladino, 2013). As a result, in Arica, business owners’ associations, labour unions and other 
political-social groups built numerous citywide organisations to demand solutions from 
government (Ríos-Flores, 1992, p. 14). In response, in 1953, the government implemented the first 
of several measures to foster local economic activities, by declaring the seaport of Arica free of 
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custom duties and other taxation45. The creation of this free port caused an accelerated 
industrialisation and a rapid population growth in spite of the disconnection of Arica with the rest 
of Chile. In 1958, government created the JAA as a local governing body to guide the development 
of Arica46. A Governing Board inside the JAA formed by eleven representatives of government, 
primary sectors, industrial sector and workers’ organisations47 was responsible for decisions 
concerning how best to invest the budget in local opportunities. 
The JAA had the power and authority to intervene across the whole Department. Even though, 
the general improvement of the productivity, commerce and welfare of the Department’s 
inhabitants were among its goals, it focused on solving the problems caused by population 
explosion. According to the census data, the population in Arica grew from 19,947 to 43,344 
inhabitants between 1952 and 1960 (Instituto Nacional de Estadísticas, 1960). The JAA addressed 
the lack of schools, houses, roads, and other infrastructure in Arica. Among its first actions, the 
JAA signed an inter-institutional agreement with the State-owned Housing Corporation (CORVI) 
to develop a large programme of social housing (Junta de Adelanto de Arica, 1959). The JAA 
undoubtedly represented an advantage in terms of allocating local revenues in local projects, which 
prioritised Arica rather than non-urban areas. Later, it aimed at exploring and using the natural 
resources located in the Department overlooking the fact that Indigenous people were in the 
highlands. 
Both local and national institutional structures prevented the establishment of Indigenous 
communities as a priority. First, the JAA created a multipartite structure of governance based on 
committees. Among the committees established48 in the first years of operation, there was not one 
associated with the Indigenous communities. Second, at the national level, the only institutions 
regarding Indigenous Peoples was the Directorate of Indigenous Affairs (DASIN) created in 1953, 
which was exclusively concerned in the Mapuche communities (Vergara, Foerster, & 
Gundermann, 2005). Considering these two issues, the JAA and AIP saw the highlands from an 
economic perspective, in other words, as a source of resources for primary sectors, or as a route 
through which local industries could connect with Bolivian markets. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
45 Law No. 303, “Concede liberación que indica a zona que señala del Departamento de Arica”, Ministry of Finance, August 
5th, 1953. 
46 Law No. 13039, “Crea Junta de Adelanto de Arica”. Ministry of Finance on October 15th, 1958. 
47 According to the first Annual Report, the first JAA’s council was integrated by the Governor, City Mayor, Administrator of 
the Arica seaport, Administrator of railways Arica-to-La Paz; representatives of economic activities sectors: agriculture, 
industry and mining; and representatives of local organisations: the Commerce Chamber, the National Industry Society, the 
Workers’ United Centre and Chilean Employees’ Confederation. 
48 The JAA started to work with 8 committees: Economy; Casino; Housing; Tourism and Urban Planning; Personnel, 
Coordination; Hippodrome; and Various matters. 
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In the same vein, the economic strength of Arica was based on the manufacturing industry, railway 
connectivity and status of free seaport (Pizarro-Pizarro & Ríos-Bordines, 2005). Moreover, the 
geographic location represented an advantage based on the access to markets in Peru, Bolivia, 
Brazil and Argentina. This reasoning was clear with the visit of a seven-member US Trade Mission 
in 1961 that met with local businesspersons and authorities in order to identify investment 
opportunities in the region. In a meeting, the JAA described the importance of Arica in relation to 
neighbouring countries: 
“Arica, with respect to the possibilities of the Latin American common market, 
occupies an exceptional geographical position relative to other South American 
countries. The distances between Arica and the various capitals of the neighboring 
countries are short. We have a particularly interesting area of influence in the region 
between Peru, Bolivia, and part of Argentina, Brazil and Chile.”49 
Minute of JAA’s committee meeting on November 17th, 1961 
This focus on the proximity of the region to other Latin American States was shaped by the degree 
of connectivity in the region, and not just those forms of connectivity made possible by maritime 
and air transportation. In terms of ground transportation, in 1961, two railways linked Arica with 
Tacna in Peru and La Paz in Bolivia since 1856 and 1913 respectively, and an unpaved road 
connected Arica to other cities in Bolivia, Peru and rest of Chile. The road system was still poor, 
even though Chile had annexed Arica 32 years before. Among the cities of the north, only the 
three largest (Arica, Iquique and Antofagasta) were connected by roads, and travel to the south was 
only possible by train. At the local level, however, the connectivity contrasted notably with the 
national situation. An unsafe network of dirt roads and trails connected Arica with small villages 
and hamlets in the highlands. This description demonstrates, one the one hand, the interest in 
integration with the neighbouring countries and, on the other hand, the degree of isolation of 
Indigenous communities.  
Thus, the AIP considered the organisational interests and political power of the JAA in the design 
and implementation of actions. Moreover, the central government gave importance to the 
northern territory because of historical background and geographical location. As Flint (2012) 
affirms, the emergence of geopolitical ideas depended on the creation of geographic identities and 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
49 “Arica, con respecto a las posibilidades del mercado común latinoamericano, ocupa una posición geográfica de excepción 
con los demás países sudamericanos. Las distancias entre Arica y las diversas capitales de los países que tiene a su alrededor 
son cortas. Tenemos un área de influencia especialmente interesante en la zona comprendida entre Perú, Bolivia, parte de 
Argentina, Brasil y Chile.”  
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economic cooperation. In this regard, the identity of remaining highland communities and 
international trade represented an allegiance issue for the JAA and the AIP’s authorities. 
The JAA as an international policy and the neighbouring countries  
Since the end of the War of the Pacific (1883), Chile has been under an obligation to maintain a 
relationship with Bolivia and Peru, because not only they are neighbouring countries, but also 
because of the treaties of peace and friendship it signed with those countries in 1883, 1904 and 
1929. Under those treaties, Chile must guarantee certain rights to Bolivia and Peru, including the 
freedom of transit for Bolivian commerce through its port and territory50. In this context, the port 
of Arica and the Arica-La Paz railway were both needed to comply with the treaty with Bolivia, as 
well as to provide strategic resources under the JAA’s development plan. In this context, the 
interaction between the JAA with national institution conditioned the development in borderland. 
The relationship between Chile and Bolivia went beyond a simple diplomatic one. The treaty of 
Ancon in 1909 defined a series of requirements for Chilean authorities. Both countries have sought 
economic integration that, according to Eris D.  Schoburgh and Martin (2016), depended on 
institutions, infrastructure and interventions. Among these factors, the JAA improved the ground 
transport infrastructure, leading to a spatial transformation of the highlands. In this regard, the 
Ministry of Foreign Affairs sent a special committee to Arica to discuss with the JAA’s Governing 
Board. In a secret meeting, the Ministry’s Chief of staff proposed the improvement of railway 
infrastructure and the building of a road from Arica to La Paz, Bolivia. In the meeting, he revealed 
a view on the relations between Chile and Bolivia affirming that: 
“[…] the most important thing is to give the maximum of facilities to the international 
trade with Bolivia. We believe that by being bound by treaties that cannot be changed 
without altering the foundations of our relations with the sister country, we must 
maintain these facilities to which we have committed ourselves […] to do everything 
on our side so that international trade is easy. The difficulties of this commercial 
relationship imply on the other hand the revival of anti-Chilean campaigns in the 
highlands, hatred from the Bolivian side. All that we can do to eliminate these asperities 
or to prevent possible attacks, will be little.”51 
Mr. Ramón Huidobro, Ministry of Foreign Affairs’ Chief of Staff, August 7th, 1961 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
50 Article No. 6 of the Treaty of Peace and Friendship of 1904 between Bolivia and Chile.  
51 “[…] en lo principal es el dar el máximo de facilidades al comercio internacional con Bolivia. Nosotros creemos que estando 
obligados por tratados que no se pueden modificar sin alterar los cimientos de nuestras relaciones con el país hermano, creemos 
que tenemos que mantener estas facilidades a las cuales nos hemos comprometido […] de hacer todo lo que este de nuestra 
parte para que ese comercio internacional sea fácil. Las dificultades de este comercio significan re-avivar campañas anti-
chilenas en el altiplano, significa odiosidad de parte de Bolivia, de manera que todo lo que nosotros podamos hacer por eliminar 
estas asperezas, por eliminar los posibles ataques, será poco.”  
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According to the official quoted here, the development of infrastructure for commerce 
represented a strength, because it provided development through political interests of the central 
government. Mostov (2008) states that a local economic strategy based on the construction of 
infrastructural connections driven by subnational needs is an opportunity to reconfigure political 
power.  
The JAA balanced local and national expectation redefining spatial and territorial characteristics 
of the Department. However, national interests gradually met with the Latin American paradigm 
of economic development. The ECLAC in Latin America promoted industrialization through 
economic planning based on State intervention of domestic markets (Benavides-Navarro, Godoy-
Orellana, & Vergara-Edwards, 2015; Filgueira, 2009). Meanwhile, governments hoped to shape 
domestic and international forces in ways consistent with their economic programmes (Wylde, 
2016). As Escobar (1995) argues, institutions associated with dominant discourses played a 
significant role in encouraging specific local practices. In 1962, the JAA, in a meeting with 
UNESCO, highlighted this economic approach in relation to neighbouring countries. 
“I believe the importance of the action of the United Nations or of another regional, 
American organisation at least is that any regional economic development plan of 
Arica, has to be essentially international, because we have raw materials from other 
countries here to create something substantial, […] or to industrialize or take advantage 
of.”52 
Mr. Alfredo Gutierrez Samohod, Legal Advisor of the JAA at the Committee Session 
of the JAA, Arica, February 9th 1962 
The JAA was seeking to consolidate its power and authority through a co-operation scheme with 
the Chilean central government. It understood the importance of local population in the national 
strategy in borderland. Scott (2015) notes that local governance structures helped to channel 
support for development in border regions. The JAA, therefore, presented itself as a strategic 
resource for achieving geopolitical goals, regardless of its particular technical capacities, structural 
restriction and lack of governance experience. In a meeting with a representative of the Ministry 
of Foreign Affairs, its legal advisor stated that: 
“... in order to create the interrelation between Government and Junta [of Adelanto], 
I believe that it would be of more value if the proposal was made directly from the 
Ministry of Foreign Affairs, which means, that the Ministry recognizes that the action 
of the Junta de Adelanto is an instrument of Chilean international policy […], because 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
52 “Creo, la importancia de la acción de las Naciones Unidas o de otro organismo regional, americano por lo menos, es que 
cualquier plan de desarrollo económico regional de Arica, es esencialmente internacional, porque nosotros tenemos, para poder 
pretender crear algo efectivo aquí, […] o bien para industrializar o aprovechar aquí materias primas provenientes de otros 
países.” 
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it turns out that the Junta, in the concept of many, is a rich Municipality; But no one 
sees the background […] because it was not a question of giving Puerto Libre to Arica 
and giving funds to the Junta de Adelanto for the 20,000 or 50,000 Ariqueños living 
better than the Iquiqueños […] there was an obvious reason for national defense, and 
for international interest. […] we have planned an action designed to create 
geographical support for what is now Arica. To this we must create an international 
goal: the plateau, an area of influence that covers part of Peru, part of Bolivia and the 
Chilean north.”53 
Alfredo Gutierrez Samohod, Legal Advisor of the JAA.  
Secret Session No. 1. August 7th, 1961. 
In this quote, the highlands emerged as a key concern of Chilean national security thinking. For 
the national authorities, the Chile-Bolivia border seemed inaccessible, and the frontier with Peru 
had only been in existence for a mere 20 years. In this context, the JAA promoted itself as a 
geographical footprint, one that would connect the highland communities with Chile rather than 
with Bolivia and Peru.  
Despite the interest in strengthening economic relations with neighbouring countries, the JAA 
considered nationality as a factor of discrimination in development projects. In this regard, Barkin 
(2013) argues that self-governance structures built on post-conflict areas contribute to the State-
building process, but they are able to turn from an integrationist organ into nationalist one. In 
1962, some authorities sought to create economic benefits for national groups marginalising 
foreigners. In this perspective, a deputy of Arica, in a meeting between the Governing Board and 
a Special Committee of the Chamber of Deputies, mentioned that: 
“The first thing I wanted to ask for is that our interest is to listen to the members of 
the Junta de Adelanto […] especially colleagues who are not from this region. As for 
the Lluta valley, our colleague Foncea ignores a fundamental thing in this area. The 
main point of the parceling of land is that it is necessary to expropriate the lands 
belonging to foreigners. That valley belongs mostly to Peruvian and Bolivian people. 
This means that the first action before improving the land, before giving the technical 
assistance, is to get rid of the foreign element and put it into Chilean hands.”54 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
53 “[…] es necesario crear esta interrelación Gobierno-Junta [de Adelanto], yo creo que tendría más valor que la proposición 
se hiciera directamente del Ministerio de Relaciones Exteriores, es decir, que el Ministerio reconoce que la acción de la Junta 
[de Adelanto] es una labor de instrumento de la política internacional chilena […], porque resulta que la Junta, en el concepto 
de muchos es una Municipalidad rica; pero nadie ve el trasfondo […], porque no se trató de darle Puerto Libre a Arica y darle 
fondos a la Junta de Adelanto para los 20 mil o 50 mil ariqueños viviera mejor que los iquiqueños […] había una razón evidente 
de defensa nacional y de interés internacional. […] hemos proyectado una acción destinada a crear un respaldo geográfico a 
lo que es hoy día Arica. A esto hay que crearle un fin internacional: el altiplano, zona de influencia que abarca parte del Perú, 
parte de Bolivia y el norte chileno.” 
54 “Lo primero que yo quería pedir es que el interés nuestro es escuchar a los miembros de la Junta de Adelanto, […], 
especialmente los colegas que no pertenecen a esta zona. En cuanto al valle de Lluta, el colega Foncea ignora una cosa 
fundamental en esta zona. El punto principal de la parcelación es que hay que expropiar los terrenos que son de extranjeros. 
Ese valle en su mayoría es de gente peruana y boliviana. Así que la primera acción antes de mejorar la tierra, antes de dar la 
asistencia técnica es sacar al elemento extranjero y poner al chileno.” 
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Mr. Bernardino Guerra Cofré, member, Special Committee of the Chamber of 
Deputies, December 17th, 1962. 
Here, this person associated local Indigenous communities with Bolivia and Peru in consideration 
to the transnational characteristic of Aymara and Quechua cultures. In this context, where 
development discourses were shaping a particular geopolitical imagination (Escobar, 1995), claims 
of cultural autonomy clashed with territorial integrity and sovereignty (Oberschall, 2010). The local 
AIP focused on contributing to national development without connecting Indigenous 
communities with other communities across frontiers. In this way, the project ignored the ILO 
recognised labour rights for Indigenous people whose traditional territories straddled national 
borders. Therefore, local self-governance and geopolitical interests were key determinants of the 
implementation of the AIP in Arica. The JAA started to interact with the Indigenous communities 
through the international experts, however the institutionalisation of the local AIP experienced 
changes being possible to identify two stages in the project, first as a committee embedded in the 
JAA and after as an inter-institutional initiative.  
4.3.2 The Committee of Community Development and Andean Plan 
Before the arrival of the technical assistance provided by the JAA, Indigenous communities 
interacted with the State through public education, military service and the nation-building policy 
of the chilenización period (Morong Reyes, 2014). The JAA and the local AIP shaped new modes of 
interaction between Indigenous communities and local authorities, leading to the construction of 
other discourses and practices. This distinguished Arica’s experience from that of other contexts. 
The local institutionalisation of an international mission 
In Arica, the international technical assistance started with a three-member team55, composed of 
persons attached to the ILO, UN and UNESCO. Their mission was to contribute to rural 
education and community development in highland Indigenous communities. The JAA supported 
the UN mission with funds and non-professional staff. In this regard, the absence of adequate 
local professional counterparts represented a limitation, though particular of Arica. In a meeting 
between the JAA and the UN representative in Chile, the Legal Advisor affirmed: 
“The Junta de Adelanto of Arica is committed to the promotion of a substantial basis 
for a regional economic development plan for this region. […], in Chile, at present, 
apart from two people, there are no technicians in regional planning; As a result, we 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
55 The AIP team was formed by Jaime Vela Badillo (Ecuador), ILO expert, who was Chief of the Arica Project of the Andean 
Indian Programme; Miguel Angel Gordillo (Guatemala), UNESCO expert on rural education; and David T.M. Girvan 
(Jamaica), UN expert on community development. 
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are faced with the lack of professionals who can collaborate in the planning and 
subsequent development of a concrete economic development plan.”56 
Mr. Alfredo Gutierrez Samohod, Legal Advisor, the Committee Session of the JAA, 
Arica, February 9th 1962 
This quote reveals the difficulties that were encountered in establishing an institutional framework 
and expanding the economy of Arica. To address this aspect of the situation, UN experts sought 
to institutionalise the local project within and beyond the JAA, so that they might obtain the 
authority and power to act in the field. 
The incorporation of the UN mission with that of the JAA dealt with principles of organisation 
and thus helped change the JAA and other State institutions. The JAA created a Committee of 
Community Development and the Andean Plan, which had oversight of all activities associated 
with the international technical assistance. In addition, the UN mission signed agreements with 
the National Service of Health, the General Direction of Agriculture and Fishing, the 
Superintendency of Education, as well as with the JAA, in order to enhance their collaboration 
and coordination (Oficina Internacional del Trabajo, 1970, p. 4). Despite these actions, the AIP 
did not have the exclusive power to intervene in the highlands: other committees and national 
programmes were also active in the territory. For instance, two national programmes implemented 
local educational57 and agricultural58 projects, as well as the committee of mining, whose interest 
lay in the exploitation of natural resources. Thus, the local AIP adapted the principles defined by 
the TAB and Beaglehole to meet with the local institutional environment as well as facilitate the 
planning with Indigenous communities. 
The comunas of Arica, Belen, Codpa, General Lagos and Putre formed the Department of Arica, which, 
with exception of Arica itself, were located in the highlands (over the 2,500 meters above sea level) 
59. In this regard, the highland comunas covered 71.3% of the 16,521 square kilometres that 
comprised the Department. It had the following population distribution:  
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
56 “La Junta de Adelanto de Arica está empeñada en promover sobre bases concretas, un plan de desarrollo económico regional 
de la zona. […], en Chile, en estos momentos, aparte de dos personas, no existen técnicos en planificación regional; en 
consecuencia, estamos enfrentados a una ausencia de personal técnico que pueda colaborar en la planificación y desarrollo 
posterior de un plan concreto de desarrollo económico.”  
57 In 1961, the Ministry of Education implemented an experimental plan in Arica named “Plan de Integración Educacional”, 
which sought to develop a new educational structure that combined all educational levels and the community development. 
58 In 1962, the government started a land reform in Chile that sought to distribute the state-owned land among campesinos 
(peasants). In particular, the Agrarian Reform Corporation and the National Institute for Agriculture Development were 
authorised to act in the Department of Arica in order to promote the creation of farmers’ co-op. 
59 The Political Constitution of the Republic of Chile enacted in 1925 divided the national territory in four political levels: 
province, department, subdelegación and distritos and two administrative levels: province and comuna. The subdelegación 
and comuna were equivalents in territorial terms. 
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Table 4.1 Land areas and Population from 1920 to 1970 in the Department of Arica 
Administrative Unit /Census Km2 1920 1930 1940 1952 1960 1970 
Department of Arica 16,521 16,686 21,000 21,836 30,307 51,929 95,559 
1. Arica 4,739 12,463 15,912 16,627 23,033 46,528 92,002 
2. Rest of the Department 11,782 4,223 5,088 5,209 7,274 5,401 3,557 
     2.1 General Lagos 1,706 1,338 1,537 1,373 3,299 n/a 833 
     2.2 Putre 2,438 1,295 1,470 1,572 1,378 n/a 846 
     2.3 Belén 2,538 846 1,035 1,278 1,283 n/a 930 
     2.4 Codpa 5,100 744 1,046 986 1,314 n/a 948 
Source: Own calculation using the Censuses of Population 1952, 1960 and 1970. The National Institute of Statistics. 
The data presented in Table 4.1 show the significant changes in highland population that occurred 
from 1920 onwards, which coincided with the establishment of economic incentives in Arica at 
the end of the 1950s. Thus, unlike other AIP projects, it was not necessary to encourage the 
migration of Indigenous communities from the highlands to the city. To regulate the consequent 
social changes, the AIP’s regional director and UN experts60 prepared a long-term plan of technical 
assistance in five areas: community organisation; education; health and nutrition; agriculture; and 
infrastructure. The JAA’s Governing Board approved in 196361. The reports prepared by the ILO 
for the Chilean government62 demonstrated that the local AIP prioritised community development 
and rural education. In addition, they contributed to infrastructure projects to improve living 
conditions in the highland settlements, as well as national programmes to increase economic 
activity63. In this way, planning practices worked as a mechanism that enabled the creation of a 
relationship between the UN experts with Indigenous communities.  
The plan targeted the population of highland comunas, but without any criteria for defining who 
was, or was not, Indigenous. In addition, it had to face two obstacles: the dispersion of the highland 
population across several and heterogeneous rural entities64, and the lack of an adequate road 
network in the area. To overcome these difficulties, the UN experts used institutional channels to 
interact with highland communities such as those where teachers, government employees, and 
other persons with policy responsibility participated in policy implementation as formal leaders 
(Oficina Internacional del Trabajo, 1970, p. 5). They promoted the creation of civil society 
organisations such as neighbourhood residents’ committees, college parents’ committees, mothers’ 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
60 Anibal Buitrón, Deputy Regional Director UNESCO, AIP, Lima. 
61 The JAA resolution No. 1501 approved the Plan “Se aprueba el plan de trabajo del Programa Andino para el año 1963”. 
62 OIT Report OIT/TAP/Chile/R.12. Informe al Gobierno de Chile sobre Programa Andino de Arica, Reforma Agraria en el 
Valle del Choapa y Programa de Desarrollo rural de la región de Los Lagos.  
63 The local programme worked with the Ministry of Agriculture, Ministry of Education, Ministry of Lands and Colonisation, 
CORFO, SAG, INDAP, CORE, INACAP, municipalities and other local institutions.  
64 The methodology for the census of 1952 defined by the National Institute of Statistics classified the population units in rural 
entities as aldeas, aguada, caserio, estancias, hijuela, parcelas and so forth according to different criteria. 
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centres and farmers’ co-operatives. This action replaced the traditional organisation of highland 
communities, in particular, after they obtained legal recognition from the government65. Therefore, 
these actions disregarded the traditional identity of indigenous communities. 
Hiding Indigenous identity  
As Wodak (2009) argues, the formation, construction and evolution of identities depends on social 
interactions, particularly those based on communication and discourse. In Latin America in the 
1960s Munck (2013), Nation-States were the main frames in which identity formation took place. 
Thus, even though Torfing (2001) states that social actors are able to incorporate points of 
identification to legitimise themselves in institutional arrangements, Indigenous communities were 
not able to define an identity within local institutions. In addition, recommendations on 
Indigenous people aimed at promoting national identity rather than a legal recognition. An analysis 
of official records of the JAA and AIP makes it difficult to argue that the Indigenous identity was 
a factor in the formulation and implementation of development activities in the highlands.  
Before the beginning of the local AIP in Chile, institutional changes produced a new perspective 
on the so-called ‘Indian problem’. Even though the UN had established AIP projects under 
different kind of ministries66, in 1962 the transference of the AIP’s projects to national authorities 
converted them into national rural development plans, under which Indigenous issues became 
rural ones. In this vein, the ILO Deputy Director-General affirmed that the “Integration of Indian 
population in the Andean countries is essentially a rural problem since the great majority of the 
Indians are peasants” (Rens, 1963, p. 558). This was a perspective that complied with the ILO 
Convention No. 107 (1957). Thus, in the local context, UN experts constructed a discursive 
distinction of Indigenous populations as backward, rural, communities, negatively affected by their 
geographic isolation and dispersion (Oficina Internacional del Trabajo, 1970). From this approach, 
the local AIP sought to improve the connections between human settlements and available 
infrastructure, in order to foster economic activities in the highlands. Thus, the technical assistance 
in the highlands focused on agriculture, animal husbandry water supply and use, organisation of 
co-operatives, education and training, and the legalisation of land tittles. Due to personnel 
limitations67, the Committee supported the UN experts who were coordinating the inter-
institutional relations. These strategic choices helped the AIP facilitate both the assimilation of 
Indigenous people and the migration of families to the city. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
65 In 1968, the government enacted the law No. 16,880 of the Ministry of Home and Foreign Affairs on Community 
Organisations, which recognised the self-organizing capacity of people and the collaboration with the State institutions.  
66 ILO Governing Body Record G.B.130/T.A./D.3/5. Third Item on the Agenda: Progress report on the Andean Indian Project. 
67 Report Mission to Arica, Chile. Anibal Buitrón, Deputy Regional Director of the AIP, Lima. 
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In contrast to UN experts, the JAA already has conceptualised the Indigenous communities as 
people from “pueblos del interior” (interior villages). Emphasising the geographical location, local 
authorities characterised the pueblos del interior as inhospitable, inaccessible and unknown places 
where Indigenous people survived. The relation established by the JAA with Indigenous 
communities and the pueblos del interior, therefore, depended on the hierarchical organisation of 
spaces (Gupta & Ferguson, 1992). Looking at the differences between urban and rural areas, the 
JAA’s Governing Board prioritised infrastructure development in order to make these places as 
economically attractive as possible. The circulation of resources from Arica to the highlands 
generated a power configuration (Guzmán-Gallegos, 2012). This approach remained even after 
the end of the UN mission. For instance, the JAA in 1975 allocated 94 percent of annual budget 
in pueblos del interior, particularly, to transport projects68. This investment also aimed at exploring 
the existence of natural resources in the highlands. 
In this context, Indigenous identities (whether Aymara or Quechua), were not implicitly mentioned 
in development projects, which created a significant challenge for articulating an autonomous 
Indigenous identity. Schmidt (2010b) argues that institutions create shared discursive conceptions 
to reach consensus about certain understandings across government structures. In addition, 
Howarth and Griggs (2012) add that discursive constructions are translated into political frontiers 
within an institutional system. However, even though indigeneity was not explicitly acknowledged 
by the central government, highland communities settled in the city experienced discrimination 
(Quiroz-Thompson, 2014).  
Between 1967 and 1968, two important changes occurred in the JAA that affected its conception 
of Indigenous communities. First, even though the technical assistance ended, the JAA decided to 
maintain the Committee of Community Development and Andean Plan, which continued to 
develop projects without changing the approach established by the UN mission. Second, the 
recently inaugurated National Planning Office (ODEPLAN)69 started to work with the JAA. Both 
institutions signed an agreement in October 1967 through which the national authority created a 
Regional Centre for Planning (CERPLAN). The JAA accepted to include the Director of 
CERPLAN in the meetings of the Governing Board as advisor70 and, in addition, the CERPLAN’s 
professionals could participate in the JAA committees’ meetings. In this way, a new planning 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
68 CDI Memorandum No. 39, October 23rd 1975.  
69 ODEPLAN was established de facto in 1965 to coordinate the economic policy. Along with the ODEPLAN, it was created 
an Economic Committee to ensure the coherence in public policies; to keep the macroeconomic equilibrium; and to monitor 
the economic situation. Through this instance, the ODEPLAN was connected with the Ministries of: Finance, Economy, 
Mining, Agriculture, Public Works, and Labour as well as other government institutions: the Central Bank and the CORFO. 
70 JAA agreement No. 3596. 
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culture emerged in the JAA, one that represented a new relationship with the central government. 
In this perspective, it contributed to establish a new institution, which meant a change in the 
strategy for developing the so-called pueblos del interior.  
4.3.3 The Committee for the Inland Development 
It was with the establishment of the ODEPLAN that the Chilean government turned planning for 
development into a national issue. It was through this process that the Committee for the Inland 
Development (CDI) first emerged as a proposal during the formulation of a regional development 
plan for the Department of Arica. Its rise changed the relationship between Indigenous 
communities and local authorities. In particular, the new mode of planning meant the emergence 
of a new centre-periphery relationship in which the territorial and administrative reorganisations 
undermined the autonomy of the JAA. 
The reinforcement of planning in the periphery 
For the central government, the importance of Arica depended on its location in an extreme area. 
Before the creation of ODEPLAN, according to Boisier (1981), three areas defined Chile as a 
country: one consolidated central area, and two peripheral areas that were open to colonisation. 
He adds that the north and south represented virgin peripheries, because their resources were 
unknown. Thus, in the northern periphery, the JAA represented a strategy to dominate this 
peripheral area, which was based on regional development and autonomy in decision-making 
(Stöhr, 1969). However, the institutionalisation of national planning across administrative levels 
meant a shift in this approach. 
The ODEPLAN proposed the re-organisation of Chile according to geo-economic criteria. In 
1969, the government accepted the proposal and divided the country into twelve regions plus one 
metropolitan region71. Cities were to be organised as development poles: one national, three inter-
regional, eleven regional and twenty intra-regional. The regional poles were hierarchized according 
to functions in the development (Arenas, 2009). In this perspective, Arica, due to its localisation, 
had to safeguard national sovereignty (Boisier, 1981). Through the ODEPLAN, the government 
articulated a scheme of vertical coordination between administrative levels, combined with 
horizontal coordination of sectors, and out of this there emerged a national development plan. It 
meant the creation of planning units, which gradually reduced the capacity of the JAA to guide 
local development. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
71 Decree No. 1104, Ministry of Home Affairs. September 5th, 1969. 
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In particular, the central government intertwined the planning scheme with the centre-periphery 
approach. This perspective emerged from the concern about the relations between peripheral areas 
and neighbouring countries (Stöhr, 1969). In this vein, local identities in peripheral areas opposed 
to the centre may translate into a secession threat (Jones, Jones, & Woods, 2004). In this way, the 
regional planning from the central government placed Arica in an extreme of Chile in opposition 
to discourses of local authorities that situated the city in the centre of South America. Using the 
planning, government controlled the degree of international integration of the JAA in 
consideration to national unification. The participation of the ODEPLAN in the JAA’s Governing 
Board aimed at coordinating local and national development plans, which produced 
interpretations, not necessarily coinciding with local authorities. The agreement that created the 
CERPLAN aimed at the rationalisation of resource use and the establishment of a new relationship 
between the regional and national planning processes (Achurra Larrain, 1978). In 1969 and 1971, 
ODEPLAN/CERPLAN formulated the first plans for the departments, focusing on developing 
of industry and tourism. In 1972, during the preparation of a five-years development plan72, local 
and national authorities agreed to create a corporation that would make efficient interventions in 
the highlands – including in its Indigenous communities73. 
After the military coup d’état of 1973, the JAA’s Governing Board was temporarily formed by 
representatives of association of commerce, agriculture, mining, industry and education. Regarding 
planning as being beset by inherent limitations, the new Governing Board decided to terminate its 
agreement with the ODEPLAN. The Governing Board’s President, during a meeting, highlighted 
the shortcomings produced by planning in the local development projects. He mentioned. 
“I would like to state that the decision to terminate the Agreement is due to a desire 
of the Government’s representative […], ODEPLAN […] has created problems in the 
order of development, reaching barbarity, thus being far from a collaboration with the 
Junta [de Adelanto], it was more an entanglement, and one that has caused great 
damage to Arica and a long time will pass before you can go back and put into action 
what already has been created. […] the Junta [de Adelanto] could be again tied to a 
policy of national and non-decentralized integration; Hence it is very dangerous for us 
to be tied to a centralist policy that could be hard to get rid of and all the effort that a 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
72 Meeting minute No 1/72, Comisión Desarrollo Comunitario y Plan Andino, March 28th, 1972.  
73 Meeting minute No 6/72, Comisión Desarrollo Comunitario y Plan Andino, March 1st, 1972. 
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region anywhere in the country may put will have to go an arduous path because when 
things are already established it is very difficult to undo them.”74 
Mr. Luis Berreta Porcel, President of the Governing Board, September 26th, 1973.  
The ODEPLAN strengthened the centre-periphery relation, using planning. As Jones et al. (2004) 
argue, the degree of centralisation in States tends to modify the autonomy and power of local 
institutions. The introduction of national planning, therefore, implied limits on the decision-
making capacity of the JAA and, therefore, on the local conception of development. Despite the 
JAA’s dependence on the Ministry of Finance, however, it continued to promote local interests 
aiming at creating a strong peripheral region.  
To retain jurisdiction over local matters, the Governing Board sought to develop a new agreement 
with the central government. The JAA’s Governing Board and the Arica’s Association of 
Industrialists attempted to guarantee the local needs and institutional autonomy in the planning 
process. In particular, the Association of Industrialists proposed to the Military Junta a 
reconstruction of economic activity in the area. Specifically, they aimed at creating a planning organ 
that would solve the tension created by the integration of the JAA into the sphere of central 
government. The proposal stated that:  
“Of particular importance and projection to us is the restructuring of the reserved 
planning function delivered in the past to the former Regional Planning Office, 
CERPLAN, through an agreement between the Junta de Adelanto and ODEPLAN. 
This organisation, which in the years 1969-1970 delivered a decisive contribution to 
the region, particularly in the designation of Arica as a pole of development of national 
electronic activity, was in the last time absolutely politicized, and at the service of 
centralist designs. The previous experience should therefore be […] used to form a 
Regional Planning Office, with the participation of the Junta de Adelanto and high-
level officials relevant to a national planning agency, but not under its control or 
absolute administration.”75 
Reconstrucción regional, Meeting minute, No 919, October 1st, 1973. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
74 “Quisiera informar que la decisión de término de Convenio obedece a un deseo del representante del Gobierno, […] 
ODEPLAN […] nos ha creado problemas de orden de desarrollo, llegándose hasta la barbaridad, de lejos de ser una 
colaboración para la Junta [de Adelanto], fue un entrabamiento su función y que le ha causado un daño grande a Arica y que 
va pasar mucho tiempo antes que se puede conseguir de nuevo poner en actividad lo que ya estaba creado. […] la Junta [de 
Adelanto] podría quedar amarrada de nuevo a una política de integración nacional y no descentralizada; de allí que es muy 
peligroso que a nosotros nos coja el tiempo amarrados a una política centralista que podría el día de mañana costar mucho 
desamarrarse de ella y todo el empeño que le pueda poner un sector en cualquier parte del país va a tener que recorrer un 
camino costoso porque cuando las cosas ya están estatuidas cuesta mucho deshacerlas.” 
75 “De particular importancia y proyección nos parece el reestructurar la función de planificación reservada y entregada en 
otro tiempo a través de un convenio entre la Junta de Adelanto y ODEPLAN, a la ex-Oficina Regional de Planificación, 
CERPLAN. Este organismo, que en los años 1969-1970 entregara un decisivo aporte a la región, particularmente en la 
designación de Arica como polo de desarrollo de la actividad electrónica nacional, se encontraba en el último tiempo 
absolutamente politizado, y al servicio de designios centralistas. Deberá por lo tanto aprovecharse la experiencia anterior, […] 
para conformar una Oficina de Planificación Regional, con participación de la Junta de Adelanto y de funcionarios de alto 
nivel pertinentes a organismo de planificación nacional, pero no bajo su control o manejo absoluto.” 
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The Governing Board understood the need for a liaison institution that would connect local and 
national planning. Thus, a committee presented the proposal to President of the Military Junta, 
the Vice president of CORFO and the Ministries of Mining and Economy. However, national 
authorities rejected the creation of any local planning organ. Then, on November 26th 1973, the 
JAA signed a new agreement with the Regional Planning Office (ORPLAN), a sub-national branch 
of the ODEPLAN. Therefore, the national plan meant a subordinate role for the JAA. It was in 
this context that, on March 28th 1974, the Military Junta’s regional representative implemented the 
previous ODEPLAN’s recommendation on the creation for an organ to develop the highlands, 
the CDI. 
Planning the Indigenous Development  
The post-coup central government’s interest in promoting development contributed to the 
introduction of a culture of planning within the JAA. The planning discourses and practices 
constituted a sub-culture of actors, grounded historically and politically by which broad societal 
norms and power relations are enhanced or diminished (Z. Taylor, 2013). The national planning 
system changed the way in which the JAA coordinated its actions with other institutions. For 
example, in 1974, the Military Junta’s President in 1974 required from the JAA the formulation of 
a regional development policy, which imposed a strategic approach between local institutions at 
different level and the incorporation of planning culture76.  
The CDI appeared as a new institution for the planning and implementation of the national 
security that was required of Latin American countries in those years, according to Munck (2013). 
Established by the Chief Military Delegate of Arica, it was hierarchically superior to the JAA and 
their committees. Its principal function was to shift local development forward, through the 
highlighting of the territory as a component in the peripheral relationship and geopolitical 
relationship (Boisier, 2000). In this framework, the CDI drew up a five-year investment plan for 
the highlands. As an institutional innovation, among 18 members in the CDI, the Chief Military 
Delegate included two people from pueblos del interior, who did not participate in the first meetings. 
The CDI formulated its first analysis of the inner Department by describing the dominant 
perceptions and interpretations on highland communities. In his role of deputy president of the 
CDI, the JAA’s representative presented a document based on the experience of the Committee 
of Community Development and Andean Plan to the CDI’s members77. The report placed its 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
76 Meeting minute JAA No. 924, October 31st 1973 and No. 925, November 5th 1923. 
77 Meeting minute CDI No. 3/74, May 3rd 1974. 
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emphasis on the relationship between development interests and Indigenous culture. In the 
following excerpt, the document mentioned: 
“As far as mankind is concerned there is no doubt that we will always meet: 
A) A defined social or group structure that must be taken into consideration, either by 
its form or by its roots. 
B) A culture, also defined, that can be favorable or unfavorable for our interests or 
development intentions. 
C) A degree of civilization or technological progress that will give us a guideline for 
the depth in which the problem of putting the human groups in tune with the demands 
and possibilities of the time that we live must be addressed. 
[…] the human element of our region (rural area of Arica) is characterized by a rather 
primitive group structure, with a certain individualism in its action (little community 
spirit), a certain degree of disenchantment that makes it passive, and a certain slowness 
in its reaction motivated by an isolation of years and an often aggressive environment. 
Another important characteristic which could be mentioned is […] a certain naturally 
developed migratory spirit, even before the attraction of the city.”78 
Esquema para una programación de desarrollo del interior del departamento, JAA, 
Gerencia Técnica, Subgerencia Estudios y Fomento. Marzo 1974 
The assumptions here are consistent with the perspective of Beaglehole in the first years of the 
Andean Indian Programmes, at least in terms of questioning the value or relevance of Indigenous 
cultures. Bell (2014) argues that the reaffirmation of opposition between primitivism and 
civilisation produces space for nationalistic narratives that characterise Indigenous people as 
transitory and disappearing communities. Consequently, the CDI disregarded Indigenous cultures 
and, then, prioritised dominant notions of development. In this regard, the cross-border 
Indigenous culture represented an obstacle to improve border development and national 
unification, especially in relation to geopolitical relations with Bolivia and Peru. A persistent feature 
of the legitimisation of the centre by local dominant institutional environments is that they tend 
to marginalise the local and Indigenous knowledge and worldviews in the periphery (Westwood, 
Jack, Khan, & Frenkel, 2014). In the CDI, this process became defined as an issue in the cross-
border relation between Indigenous communities. For instance, the CDI’s members were 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
78 “En lo que se refiere al hombre no hay duda que siempre nos encontraremos con: 
A) Una estructura social o grupal definida la que no puede dejar de considerarse, ya sea por su forma o por su arraigo. 
B) Una cultura también definida que puede ser favorable o desfavorable para nuestros intereses o intenciones de desarrollo. 
C) Un grado de civilización o avance tecnológico que nos dará una pauta de la profundidad en que deberá abordarse el problema 
de poner a tono a los grupos humanos con las exigencias y posibilidades de la época que vivimos. 
[…] el elemento humano de nuestra región (área rural de Arica) se caracteriza por una estructura grupal más bien de carácter 
primitivo, con un cierto individualismo en su acción (poco espíritu comunitario), un cierto grado de desencanto que lo hace 
ser pasivo y una cierta lentitud en su reaccionar motivadas por un aislamiento de años y en un medio a menudo agresivo. Se 
puede agregar como una característica importante […] un cierto desarrollado espíritu migratorio, natural ante el atractivo de 
la ciudad.” 
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disturbed by the fact that in the Chile-Bolivia border, highland communities preferred Bolivian 
radio programmes79 and still spoke the Aymara language80. Hence, highland investment projects 
had to discourage these cultural practices while, at the same time, assuring development and the 
continuity of Chilean sovereignty. 
The CDI believed that an economic growth strategy was an adequate means of consolidating 
national sovereignty and addressing the problems of highland communities. It overlooked, 
however, the fact that the depopulation process that had begun at the end of the 1950s had already 
produced a new demographic pattern in most settlements, which in general had a high percentage 
of children and elderly people81. Thus, the difficulties were not only those of cross-border identity 
and culture in the highlands, but also the search for a means of territorialising the economic growth 
strategy in the absence of an economically active population. In addition, the highland population 
was important for the exercise of power and of territorial integrity. Thus, in a CDI’s meeting, the 
deputy president made an issue in relation to the sovereignty and defence in the periphery by 
arguing that it was necessary to reverse the migration trend. 
“[…] the point is to find a balance between the two. He then points out that his primary 
impression is the goal of consolidating sovereignty. He points out that he doesn’t know 
whether this is broader than defense itself. He believes that by involving the problem 
of the concept of defense, […] it is a question of populating at this moment an area 
that is scarcely populated. […] this has the effect of consolidating sovereignty, which 
has as a consequence the problem of border protection and improvement of the 
defense system. He deems necessary to seek an equilibrium at this point so that it does 
not become a kind of tumor […] To strive for this and support it with something 
economic that allows it to become something natural; That the people who live there, 
whether by controlled or planned migration, have an economic outcome that allows 
them to settle down permanently.”82 
Mr. Jorge Vallejo Arcos, President of the Committee for the Inland Development 
This statement reflected the problems involved in the exercise of sovereign control over the 
highlands at a time of massive migration of people to the city. In response to that strong population 
loss that migration entailed, the CDI considered the idea of populating the highlands with families 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
79 Meeting Minute CDI No. 5/74, May 17th 1974. 
80 Meeting Minute CDI No. 11/74, July 26th 1974. 
81 Meeting Minute CDI No. 3/74, May 3rd 1974. 
82 “[…] el asunto es buscar un equilibrio de las dos cosas. Señala luego que tiene la impresión que primaria el objetivo de 
consolidación de la soberanía. Señala que no sabe si esto es más amplio que el de la defensa propiamente tal. Estima que 
involucrar el problema del concepto de defensa, […] se trata de poblar en este momento un área que está poco densamente 
poblada. […] esto tiene el efecto de consolidar la soberanía, como consecuencia tiene el problema de resguardo de la frontera 
y mejoramiento del sistema de defensa. Estima que es aquí en donde hay que llegar a buscar el equilibrio para que no se 
transforme en una especie de tumor […]. Buscar esto y respaldarlo con alguna cuestión de tipo económico que permita que se 
transforme en algo natural; que la gente que se lleve a vivir, ya sea por migración controlada o planeada, tenga un sustento 
económico que le permita consolidarse en forma definitiva.”  
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brought in from the south – but even this plan, like any other, would have needed some sort of 
viable economic basis. 
To increase its understanding of Indigenous people, the CDI visited the pueblos del interior83 and 
requested advice from local universities84. The need to analyse new information produced new 
institutional interactions. In a discussion, a CDI’s Indigenous member argued about the problems 
produced by the State in traditional community practices: 
“He reports that last year there was a provision in all the checkpoints of the villages in 
the interior, in the reforestation of Lauca. He points out that the police are not allowed 
to burn straw, […] queñua and yareta. He explains that this is like taking a tool out of 
their hands, because, first, they burn straw in the months of July and August so that in 
January the rains fall and the new grass regrows the following year, for the animals. 
They burn the yareta to frighten the pumas. […]. He explains that many authorities 
have gone to the remote areas, but due to their ignorance of the Aymara language they 
have not been able to face the problems in depth.”85 
  Mr. José Lino Castro, Aymara member of the CDI, July 26th 1974 
This statement challenges the consequences of government interaction with Indigenous 
communities aiming at consolidating national sovereignty. According to Spini (2013), sovereignty 
depends on a dominant power, political or physical, established to modify situation of conflict or 
peace. In addition, power as a right of the national-territorial State is dispersed and encrypted in 
the institutions through which sovereign control is exercised (Jessop, 2010). In this case, the action 
of the CDI used the State and sovereignty concepts from a colonial perspective in which alternative 
political cultures are undermined (de Sousa Santos, 2007). Thus, the institutional practices of 
development based on sovereignty produced conflicts among highland community members that 
migrated to Arica, because their traditional authorities and organisations were delegitimised.  
As mentioned above, development planning played an important role in excluding the Indigenous 
communities’ concepts of authority and territory. In this regard, the evaluation of a research 
project devised by the CDI described the consequence of the dominant homogenising view for 
Indigenous communities. The university professor argued: 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
83 Meeting minute CDI No. 13/74, August 16th 1974. 
84 Meeting minute CDI No. 11/74, July 26th 1974. 
85 “Informa que el año pasado salió una disposición en todos los retenes de los pueblos del interior, en la reforestación del 
Lauca. Señala que los carabineros les prohíben quemar la paja, […] la queñua y la yareta. Explica que esto para ellos es como 
quitarles una herramienta de la mano, porque, en primer lugar, queman paja en los meses de julio y agosto para que en enero 
caigan las lluvias y rebrote el pasto nuevo el año siguiente, para los animales. Queman la yareta para espantar a los pumas. 
[…]. Explica que muchas autoridades han ido al interior, pero debido al desconocimiento del idioma Aymara no han podido 
enfrentar a fondo los problemas.”  
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“But there is something else; The inhabitants of that region, or a large percentage of 
them, especially those who have moved to the city, have been impelled to falsify their 
lives thanks to strange pressures […] On the one hand, they try to break with their 
ancestral culture in order to appear as civilized, and on the other hand, they try to adapt 
to our culture, […]. That is, they are subtracting authenticity from their lives, saturating 
them with complexes.”86 
Professor Alfredo Wormald Cruz, Head of the Department of History and 
Geography, University of the north. July 23rd 1974 
Wormald acknowledged that the expansion of institutions in the highlands and the migration 
phenomenon produced Indigenous struggles. Particularly, the need for planning in accordance 
with the logic and rationality of the central government led to social transformations of 
communities and, consequently to that detachment from their traditional cultures. In other words, 
planning, in addition to being a sub-culture of local government actors, worked as a filter that de-
legitimised those Indigenous actions that were related to regional economic development. The 
high degree of political and geographical isolation in this area was a disadvantage for Indigenous 
communities, as it restricted their development of a collective voice with which they might have 
been able to negotiate understandings and meanings with the CDI, the ODEPLAN87 and other 
planning institutions. However, even though the State institutions were able to consider 
Indigenous community principles and values, the planning system did not control the army and 
the police force, who were charged with the defence of national sovereignty. Additionally, the CDI 
relied administratively on the JAA, which was losing political power and financial resources due to 
the Military regime’s decision to reform the political-administrative organisation of the country in 
order to improve national development. 
These changes in the national governance structure caused the destabilisation of the JAA as the 
subnational entity that makes decisions at the Department level. Since 1973, the legitimacy of the 
JAA gradually decreased, while at the same time National Commission of Administrative Reform 
(CONARA)88 implemented the regionalisation reform. The CONARA defined a new political-
administrative division89 based on three levels: regions, provinces and comunas. The Department of 
Arica became a province of the region of Tarapacá. In each region, the central government created 
new institutional structures based on ministerial secretaries and directions. It also defined the 
National Fund of Regional Development (FNDR) in 1974. A year later, the military regime 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
86 “Pero hay algo más; los pobladores de esa región, o gran porcentaje de ellos incluyendo especialmente a los que se han 
trasladado a la cuidad, han sido impulsados a falsificar sus vidas gracias a presiones extrañas […] Por una parte, se aleja, 
aunque sea en ciertos aspectos, de su cultura ancestral con el fin de aparecer como civilizados, y por otra tratan de adaptarse a 
nuestra cultura, […]. O sea, la están restando autenticidad a sus vidas, saturándolas de complejos.” 
87 Document of the ODEPLAN: “Restauración Nacional y Desarrollo Regional”, 1973. 
88 Decree No. 212, Ministry of Home Affairs, December 26th 1976. 
89 Decree No. 573, December 7th 1973 and No 575 July 13rd 1974, Ministry of Home Affairs. 
112 
 
declared a free trade zone in Iquique, the regional capital of Tarapacá, which again undermined 
the economic power of the JAA. The government progressively consolidated these measures, 
particularly the distribution of government funds in the regions (Boisier, 1978; Garcia-Lecaros, 
1985). In 1976, a military officer became president of the JAA90, replacing the representative of 
Arica’s Chamber of Commerce. One of the decisions adopted by the new president was to 
eliminate the Commission of Development Community and Andean Plan91. These actions 
disarticulated the coordinating structure created through the CDI. Finally, the military regime 
dissolved the JAA, replacing it with another local organisation92, transferred the JAA’s assets to 
local institutions. 
The regionalisation, along with and other national reforms, represented a critical juncture for the 
JAA, for they meant the loss of its power and authority. In the prevailing hierarchical order, the 
JAA as a local institution interfered with the interests of the central government, producing the 
problems discussed above. Thus, between the JAA’s end in 1976 and the creation of CONADI in 
1993, local institutions overlooked Indigenous communities in the northern borderland. 
4.4  Conclusion 
In this chapter, I examined how the institutional structure encouraged the assimilation of 
international and national notions of development into Indigenous communities in the 
Department of Arica. Focussing on institutional development, I understood the dynamic of 
structure formation and the influence of ideas as explanatory complements. First, the interests of 
international organisations facilitated the establishment of the transnational programme of 
technical assistance for Andean countries associated with Indigenous communities. Then, in the 
Chilean borderland, the JAA articulated a strategy of sub-national development supported by the 
UN technical assistance that affected the development of Indigenous communities in the 
highlands. Finally, regionalisation established during the military dictatorship (1973-1990) 
consolidated the national planning system and the dependence of regions on the central 
government with which the Indigenous communities were overlooked. 
At the international level, under the Andean Indian Programme, the relationship between 
Indigenous Peoples and States was aimed at improving the economic situation of the countries 
involved, and was based on the integration paradigm. In the context of the Department of Arica, 
both the JAA and UN technical assistance followed this perspective, by prioritising the use of land 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
90 Decree No. 244, Ministry of Finance, March 30th 1976. 
91 JAA agreement No 7471, May 5th 1976. 
92 Decree No. 1612, Ministry of Home Affairs, December 10th 1976. 
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and its resources rather than any alternative understanding of Indigenous communities. In 
addition, they considered the borderland as a political environment that intertwined regional 
development and national sovereignty. Focusing on the integration with neighbouring countries, 
the Chilean Andean Plan (Plan Andino) marginalised Indigenous communities from the main role 
in defining their own development notions, discourses and practices. 
In this context, I have argued throughout this chapter that institutions are able to reproduce power 
through the network of institutions (Pierson, 2016) with which they have the capacity to settle 
development issues across different administrative levels. For instance, Indigenous communities 
were, firstly, conceptualised under the principle of integration as temporary societies and, later, as 
rural populations. In the latter case, the economic perspective was emphasised. It is important to 
consider that institutions act in accord with ideational factors (Blyth, Helgadóttir, & Kring, 2016) 
and their interests emerged from dominant political groups (Triantafillou, 2016). At the same time, 
political actors such as epistemic communities or local authorities can generate new ideational 
variations. Thus, the concept of development in Indigenous communities may depend on fixed 
meanings defined in knowledge production system and enshrined in legal frameworks or 
development plans. 
Regional development, imposed by the dictatorship that took power in 1973, constituted a 
mechanism for the undermining not only of Indigenous knowledge, but also of the relationship 
that local authorities had established with highland communities. Before the regionalisation, both 
the Committee of Community Development and Andean Plan and the Committee for the Inland 
Development had been developing an approach that aimed at legitimising certain practices and 
discourses of Indigenous communities. With the coming of the military regime, however, local 
authorities started to interpret the needs of Indigenous communities through a technical and 
managerial approach derived from a dominant conception of development. Thus, the national 
planning culture established with the regionalisation process canalised the political interests of the 
centre to this periphery and therefore increased the dependence between regions and capital. It 
demonstrate that power relation depends on knowledge production (Laurie, Andolina, & Radcliffe, 
2005). 
The production of new cultural imaginaries of identity and development associated with 
Indigenous culture depended on dynamics of power. Local authorities considered the Indigenous 
language and traditions as issues in the migration of families. The migration of Indigenous families 
from the highlands to Arica required the Indigenous persons involved to negotiate and reinterpret 
their identity having as a reference the discourse of local and national authorities. However, if we 
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accept that Indigenous identities are hybrid identities of Indigenous people, the notion of 
development is not the simple aggregation of interests. Indigenous people were in the position to 
contest the essentialist discourses that did not represent the social Indigenous identity. 
From my perspective, the range of available institutions constrained the Indigenous people and 
their communities. In addition, the lack of a particular policy for Indigenous people conditioned 
their relationship with local and national authorities as well as the definition of a development 
paradigm. Thus, only after the time of the military dictatorship (1973-1990), two structural changes 
favoured the emergence of Indigenous people and a notion of development for them. Firstly, in 
1993, government enacted the Indigenous Law (1993) through which the National Corporation 
of Indigenous Development (CONADI) started to operate. Secondly, the former Department of 
Arica (after the regionalisation the Provinces of Arica and Parinacota) recovered a certain degree 
of political independence, when the government converted it into a new region in 2007. In both 
case the social demand of Indigenous people and local people respectively was important to 
articulate these changes (it is important to consider that even though these institutional changes 
were promoted by social movements, according to Soifer (2016) changes regularly are in those 
aspects where the State has advantages). Finally, this chapter systematises and describes the 
multiple factors involved in the institutionalisation of Indigenous people at the local level. In the 
next chapter, I will provide answers to the following question: can indigenous people produce 
development changes considering the local institutional environment?  
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Chapter 5   
Unsettling and settling institutional practices in the development of 
Indigenous communities 
5.1  Introduction 
The notion of the JAA period as Arica’s golden era of development was something that I have 
commonly heard from local people, authorities and politicians. Public infrastructure built by JAA’s 
projects evoked vivid memories of those years. The success of the JAA encouraged the perception 
that decisions of political institutions were the key source of Arica’s development achievements. 
In this regard, Escobar (1995) emphasises that the institutionalisation process constitutes a 
mechanism which allows development to remain active. Hence, the lack of new institutions during 
the military regime meant that local people understood their remoteness not only in geographical 
terms, but also as an economic separation from the rest of Chile. That division increased after the 
government created a free-trade zone in Iquique that is the closest neighbouring city of Arica in 
Chile. In this context, the return to democracy produced further institutional changes that affect 
not only the situation of Arica, but the Indigenous communities that have been obscured by 
placing them in other categories such as rural population or people from pueblos del interior. 
The aim of this chapter is to explore the political participation of Indigenous people in the 
establishment of national and sub-national institutional arrangements since the end of the military 
dictatorship. The State, through legal regulations, remade the identities and organisations of 
Indigenous communities. Meanwhile, the depopulation of rural areas suggests that Indigenous 
families migrated to cities in order to access better living and working conditions. In this context, 
the State created the CONADI, which fostered the economic, cultural and social development of 
Indigenous people in ways consistent with the national development agenda. In contrast to the 
local experience of Arica, political parties’ leaders considered Indigenous people as political 
subjects. Institutions such as the CONADI represent decentred power relations (Foucault, 1979) 
and, at the same time, an arena of power struggles and cooperation (Olsson, 2016). In that way, 
political organisations emerged among Indigenous Peoples to agree or oppose the national agenda 
established to meet their needs. I argue that in the context of the creation of the contemporary 
institutions for all Indigenous Peoples in Chile, some Aymara people (those who have the 
appropriate skills, knowledge, capital, et cetera), have learned to use their identity as way to gain 
authority and thus participate in the political process. From this view, development “as a strategy 
of modern power and social control” (Peet & Hartwick, 2015, p. 223) has defined reciprocal 
relationships between representatives of Indigenous communities and government authorities. 
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The analysis aims at revealing the degree of participation of Indigenous people in mechanisms 
defined by government institutions for addressing their needs. Aymara communities and their 
representatives have, in particular, collaborated with local authorities to define the legal and 
institutional framework. My approach is to follow the notion of Ziai that highlights the need to 
connect discourses with institutions and practices in order “to constitute an apparatus (dispositif) 
which produces regular effects and organises relations of power” (2015b, p. 21). Given that 
Aymara communities are borderland communities, Bickham Mendez and Naples (2014) studies of 
border politics are relevant here, as they suggest that an intersectional conceptualisation of power 
enables a reinterpretation of positions that assume a simple dichotomy between such communities 
and the State apparatuses with whom they interact. In that regard, in addition to describe 
institutional changes, I include narratives of Aymara people themselves to contextualise the power 
relations between Indigenous individuals and government authorities. Thus, I describe, on the one 
hand, the heterogeneous interests of Indigenous communities and, on the other hand, the political 
calculation of Indigenous organisation representatives to gain power. Both situations contribute 
to the development of a collective agenda by Indigenous organisations and government agencies. 
This chapter firstly explains the influence of institutionalisation processes associated with the 
creation of the Indigenous Law (1993) that legitimated and stabilised the relation between 
Indigenous Peoples and the State. Here, I focus on describing how the State created re-
institutionalised discursive and non-discursive practices on the development of Indigenous 
communities. Indigenous representatives from politically active associations and communities 
displayed dynamic behaviour in negotiating institutional arrangements, and were also able to 
ensure the inclusion of their development interests in national developmental agendas. In 
particular, Aymara representatives standing before government authorities have sought to establish 
the chilenización period as the main argument, on the one hand, to claim the recovery of their identity 
and culture and, on the other hand, to affirm their commitment to the nation and its national 
identity. To understand the institutional environment, the chapter describes the multi-level system 
of governance established to implement the national Indigenous policy, and focuses on the 
increasing interconnections between supranational, national and sub-national governing bodies. 
The State is permanently negotiating its relationship with supra-national organisations, which does 
not only depend on the ILO Convention No. 169 or the UN Declaration on the Rights of 
Indigenous Peoples. At the same time, governments have created intermediate layers of 
collaborative governance between local and national scales in Chile. In this multi-scalar context, 
Indigenous people in the borderland have fragmented their interests in order to gain political 
positions under the national development agendas. 
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5.2  Structuring the State for Indigenous Development 
Before starting this research, I saw in most government ceremonies the participation of a yatiri, an 
Aymara older man who acts, according to the traditional narratives, as a medical practitioner and 
spiritual guide. In these events, particularly those that benefit to Indigenous communities, the yatiri 
performed a sacred ritual known as pawa, to ask for permission and good fortune from the 
pachamama, the earthmother, to initiate a project, conference or important activity. Occasionally, 
the yatiri was replaced by a q’ulliri, an Aymara man who specialised in the use of traditional medical 
herbs, or sometimes the eldest Aymara man in the community. During fieldwork, I met a q’ulliri 
who was going to officiate at a pawa for the beginning of a water supply project in a small village 
known as Molinos. As we travelled out of Arica, we talked about traditional medicine, and how life 
is in the highlands. Suddenly, without warning, he mentioned specific government agencies and 
programmes, citing these in order to explain problems in the pueblos del interior. It drew my attention, 
because this conversation changed from a spiritual context to a more technical one that used a 
narrative and concepts that I had previously heard in courses of project formulation and 
management. From this moment, I understood that although Indigenous people live in the 
highlands, it does not mean that they are uninformed on the government institutional 
environment. In a certain way, as Mayr (2015) argues, political institutions promote understandings 
and meaning through discourses that shape people’s realities and patterns of knowledge, which 
they can then incorporate into their daily activities. She also emphasises that in order to understand 
the institutional interactions it is necessary to analyse the macro-context along with micro-practices 
of communication. In this case, the relation of the State with Indigenous communities has been 
superficial and depended on the local context, for instance, the work of the JAA with Aymara 
communities in the 60’s and 70’s.  
The re-emergence of Indigenous Peoples in political arenas relied on the first democratic election 
after the national referendum that brought the end to the Pinochet’s dictatorship (1973-1990). The 
regionalisation process produced governance structures that did not pay attention to Indigenous 
needs. The political parties rediscovered Indigenous people as a social group that demanded its 
incorporation into development projects. In this regard, Indigenous people became a fertile 
ground in which a governance structure could be created through the creation and deployment of 
discursive formations. Development schemes, therefore, were employed as a strategy of power 
and social control (Peet & Hartwick, 2015). To understand this interaction, it is necessary to 
explore the convergence of interests in the establishment of institutional arrangements for 
Indigenous communities. In the next sections, I explore the government decisions and the 
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participation of Indigenous elites focusing on the establishment of the CONADI and the 
formulation of the Verdad Histórica and Nuevo Trato con los Pueblos Indígenas report.  
5.2.1 Towards an intertwined development context 
During the military dictatorship (1973-1990), ‘national interests’ shaped the institutional 
arrangements created for Indigenous communities. In 1972, the authorities had already 
transformed the Directorate of Indigenous Issues (DASIN) 93, the only institution focused, after 
1953, on Indigenous land issues, into the Institute for Indigenous Development (IDI)94. It 
operated for a few years in comparison to its predecessor, because the government transferred its 
functions to the National Institute of Agricultural Development (INDAP)95 of the Ministry of 
Agriculture in 1979. According to Vergara et al. (2005), the Indigenous Peoples-State relation was 
centred around problems of agriculture such as the conflict around land ownership between 
Mapuche communities and forestry companies. By contrast, land conflicts in Arica took place 
between individuals and a State that systematically invalidated the property rights of Indigenous 
communities (Ruz Zagal & Díaz Araya, 2011). Thus, considering Indigenous lands as State 
property, the government of Eduardo Frei Montalva created the “Lauca” national park in 196596, 
and Pinochet’s Dictatorship later established the “Salar de Surire” national monument and “Las 
Vicuñas” national reserve in 1983 (see Map 5.1). In this context, the re-institutionalisation of the 
relationship of Indigenous people with the State arose from the first democratic presidential 
elections.  
In the first presidential election, the relevance of Indigenous communities increased, because 
Patricio Aylwin, the candidate of centre-left political coalition known as Concertación, looked for 
support from Indigenous communities. These parties reached an agreement with representatives 
of Mapuche, Rapa Nui, Huilliches, and Aymara Peoples in December 1989, days before the 
presidential election. Through the Acuerdo de Nueva Imperial (1989) (Treaty of Nueva Imperial), 
Indigenous Peoples committed their support to the Concertación’s candidate, who in turn 
incorporated Indigenous demands into the government programme. The agreement promised the 
creation of an institution to support Indigenous development, along with a fund of ethno-
development; the constitutional recognition of the Indigenous Peoples and their rights, and the 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
93 Law No. 56, “Crea la dirección de asuntos indígenas, dependiente del Ministerio de Tierras y Colonización”, Ministry of 
Finance, May 16th 1953. 
94 Law No. 17729, “Establece normas sobre indígenas y tierras de indígenas. Transforma la dirección de asuntos indígenas en 
instituto de desarrollo indígena. Establece disposiciones judiciales, administrativas y de desarrollo educacional en la mentira 
y modifica o deroga los textos legales que señala”, Ministry of Agriculture, September 26th 1972.  
95 Decree No. 2568, “Modifica Ley No. 17.729, sobre protección de indígenas, y radica funciones del instituto de desarrollo 
indígena en el instituto de desarrollo agropecuario”, Ministry of Agriculture, March 28th 1979. 
96 Decree No. 284, “Declara reserva forestal los terrenos fiscales que indica”, Ministry of Agriculture, April 20th 1965. 
119 
 
creation of a special commission for the Indigenous communities to study proposals of Indigenous 
communities. Most of these proposals demonstrated that since the beginning Indigenous 
representatives chose to require institutional changes as way to attain their demands. For Aguilera 
Barraza (2006), this agreement represented a protocol for the integration of Indigenous Peoples 
into the political national community and their acceptance of the system of power and authority. 
In addition, the negotiation of this agreement was a unique milestone in the history of Indigenous 
people, because they acted in a context of equality before the State and overcame the geographic 
separation. 
Map 5.1 Protected Areas in the Region of Arica y Parinacota 
 
Source: Own elaboration based on data from the CONAF and the INE, 2017 
After Patricio Aylwin won the election, Indigenous people took part in the formulation of a 
national Indigenous policy, but the inexperience in politics of their leaders limited the outcomes. 
The first measure was the creation of the CEPI in 199097 and modified in 199298, which advise the 
president on the new policy. This commission had a council formed by representatives of 
Indigenous Peoples (10), presidency (1), ministries (4), regional intendants (4) and provincial 
governor (1). It considered Indigenous Peoples as a territorial grouping, because the council 
focused on those regions with large Indigenous population. In this context, the CEPI developed 
a draft bill that was drawn up in consultation with Indigenous communities in provincial and 
national assemblies before the submission to the Congress (Rupailaf, 2003). Vergara et al. (2005) 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
97 Decree No. 30, “Crea comisión especial de pueblos indígenas”, Ministry General Secretariat of Government, July 27th 1990. 
98 Decree No. 17, “Encomienda función de coordinación al ministro que indica y modifica decreto No. 30, de 1990, que creo 
la comisión especial de pueblos indígenas”, Ministry General Secretariat of Government, October 24th 1992. 
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see the CEPI as emphasizing the needs of Indigenous elites, and also, at the same time, 
disregarding the cultural issues related to the interaction with the State. This situation occurred 
because the government was not familiarised with the international debates from a non-
integrationist perspective (Gundermann K., 2013). However, at the time of Chile’s return to 
democracy, Indigenous Peoples were appearing as a social movement, often in direct reference to 
international examples and their debates. 
In the 90’s, several Indigenous communities mobilised throughout Latin America to express their 
opposition to celebrating the quincentenary of Columbus’s discovery of America. In Chile, the 
national mobilisation of Mapuche organisations received strong attention in the national media 
(Aranda Bustamante & Salinas Cañas, 2005), which led the CEPI to accelerate the formulation of 
the bill for Indigenous Peoples (Rupailaf, 2003). In the case of Arica, Aymara people still faced 
radical social discrimination, which resulted in their exclusion from the local political arena 
(Herrera 1986). In this frame, Poblete Tapia (2010) mentions that the Indigenous people related 
to the local university and NGOs performed numerous protests, which were coordinated by an 
Aymara urban organisation known as pacha aru. It is important in the development of the Aymara 
People, because its members would hold positions in government since the passage of the 
Indigenous Law (1993). Currently, local Indigenous people and activists in Arica commemorate 
the October 12th through numerous activities, with their main action being a march from the 
periphery to the town centre. Through this march, they attempted to demonstrate to local 
authorities and society the historical resistance of Indigenous organisations against various forms 
of domination. 
I participated in the “March for the Indigenous Resistance” as an activist and observed some of 
the key issues involved in this and related events. The march and other activities were organised 
by the “12 de Octubre” Commission, an association of various Indigenous organisations. These 
included the Indigenous Peoples’ Students Association (AESPO) of the Universidad de Tarapacá, 
which coordinate the event. In terms of symbolism, one of the characteristics of the march was 
the prominent place for the wiphala, the Indigenous flag that has connected the Indigenous social 
movements throughout the Andean countries. On this day, less than 100 marchers gathered, and 
most of them were adults and women. I saw people who had participated in the Indigenous 
demonstrations of the 90s, and observed a certain rivalry between Indigenous leaders. This was 
neither the first nor the last opportunity I had to observe such tensions between organisation 
leaders, combined with a reproachful stance towards those Aymara people who worked in 
government. In addition to Aymara people, Mapuche and Quechua organisations took part in the 
march, as well as in the making of the speeches. In their remarks, all speakers made the concept 
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of Indigenous resistance their main topic, and accused the government of circumscribing their 
rights. One or other form of allusion to conflicts with the State authorities seemed to be essential 
to maintaining the authenticity of Indigenous voices. 
Scholarly literature tends to emphasise the role of Indigenous people as victims (Baglo, 2014, p. 
138; Stavenhagen, 2013b, p. 56), but this is not consistent with the dynamic positions they have 
built in relation to the State and its development projects. In part, there are Indigenous 
organisations in each Indigenous People that have been both beneficiaries and supporters of the 
State’s Indigenous policy. In Arica, some Aymara community leaders joined the political parties, 
for instance leaders of the pacha aru enrolled in the Party for Democracy (PPD) that was part of 
the Concertación (Gundermann K., 2000; Morales Quiroga & González G., 2011). They express a 
high degree of appropriation of the Indigenous Law (1993), something that I noted in their public 
speeches with phrases such as “our indigenous law” and “thank to our work, we have a law”. Even 
though there have not yet been studies about first experiences of Aymara people in politics, it 
appears that they act in ways similar to social promoters trained in the AIP. The latter were the 
first ones to understand the State and acted as intermediaries between governments and 
Indigenous communities. With this support, the government introduced neoliberal 
multiculturalism to guide its interactions with Indigenous people. Thus, institutions and policies 
emerged to meet their demands about political participation, intercultural education and 
exploitation of natural resources. 
Indigenous people have gradually appropriated the development discourse and practices from the 
State. This represents a practical demonstration of the theoretical point that, “agency and structure 
(institutions) are integrated and mutually interactive factors” (Fürstenberg, 2016, p. 52). In this 
regard, to comprehend the development of Indigenous Peoples means to go beyond analyses 
defined by an assumed dichotomy between resistance and co-option (Moses, 2011). In this context, 
development needs to be understood as being “reciprocal, mutually transforming and embedded 
in opened and unequal power dynamics of syncretic changes/contestation” (Caouette & Kapoor, 
2016, p. 11). The participation of Indigenous leaders in centre-left and centre-right governments 
has allowed the integration or adaptation of the goals of their communities (mostly developmental) 
into national political projects. Thus, Indigenous Peoples have adopted different strategies to 
pursue their development goals under the rule of the State. It represents a significative difference 
with the practice of collaboration developed in the Acuerdo de Nueva Imperial (1989), where the 
Indigenous organisations acted as a single unit to negotiate with the coalition of centre-left political 
parties (Concertación de Partidos por la Democracia) in the end of the 1980s. 
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In 1992, president Patricio Aylwin submitted three bills to Congress, with the intention of creating 
a national agency for the development of Indigenous Peoples, recognising Indigenous Peoples in 
the Chilean constitution, and, finally, ratifying the ILO Convention No. 169 (Programa de 
Derechos Indígenas, 2003). These proposals had been developed by the CEPI and were validated 
by Indigenous Peoples. The congress only approved the creation of the agency of development 
that would shape the behaviour of Indigenous communities within the framework of national 
development. In this context, legislators modified the bill in accordance with the interests of 
national economic groups (Rupailaf, 2003), reducing the expectations of Indigenous people in 
terms of the rights that they could exercise (Figueroa Huencho, 2014a). Therefore, the Indigenous 
Law (1993) contributed to the legitimation of roles, hierarchies and power, and acted to discipline 
the communities as homogenous groups, despite their cultural differences and geographical 
dispersion. Thus, the Indigenous Law (1993) structured and stabilized the State’s relationships with 
Indigenous Peoples through their institutionalisation. 
5.2.2 Structuring relations of power and authority 
In 1993, president Aylwin sanctioned the Indigenous Law that established the CONADI as the 
main agency in charge of the promotion of Indigenous individuals and communities. Recognising 
the existence of Indigenous ethnic groups (Etnias Indígenas) in Chile, and the obligations of the 
State towards them, the Indigenous Law (1993) created a common framework for those groups. 
This common framework was established in spite of the differences in traditional knowledge, 
cultural expression and above all experiences with government agencies that divided those groups. 
The CONADI had to solve the conflicts on tittles of land and water in Aymara communities 
(Rupailaf, 2003). The State, through its institutionalisation process, created forms of consultation, 
negotiation, agreement and mutual understanding with the more active and influential Indigenous 
leaders (though by no means with all Indigenous leaders). Hence, national structures have an 
influence on how Indigenous people define themselves through the discursive and non-discursive 
practices that legitimise power and authority.  
The disciplined Indigenous people with an appropriate identity 
Scholars have introduced the concept of identity politics to explain how, outside the State, identity 
shapes the popular politics from which social movements emerge to change the power relations 
in society. The people’s need to participate in those changes may be translated into engagement 
with governments – and this constitutes a valuable resource, because it avoids the danger of politics 
becoming merely identity politics (Van Assche, Beunen, & Duineveld, 2014). States have 
“assemblages of institutions, the people who work for them, and a veneer of leaders” (Lebow, 
123 
 
2016, p. 47), through which they seek to exert influence on the social processes of Indigenous 
communities, including their self-identification. Thus, in contrast to the preceding legislations, the 
Indigenous Law (1993) incorporated in the State a social scheme that re-organised the Indigenous 
communities, starting with the legal definition of their identity. The elimination of differences in 
identities helped the State to create uniform political spaces of participation. Therefore, the fixation 
and homogenisation of Indigenous identity created an asymmetrical and vertical relation. 
In Chile, the laws on Indigenous people have been associated with different ministries: first, the 
Ministry of Land and Colonisation, then, the Ministry of Agriculture, and finally, the Ministry of 
Social Development (the former Ministry of Planning and Cooperation). At the same time, the 
identity of Indigenous Peoples has evolved in relation to the changes in the institutional 
framework. As I explained in the third chapter, the Indigenous Law (1993), in addition to defining 
Indigenous identification and organisations, also created one category of indigeneity, containing 
nine sub-categories99. It is interesting to see that this micro process of identification would produce 
macro structures in the State (Ellis, 2007), define factors to pursue reforms in the government 
(Torfing, 2001), and create hierarchies amongst communities at the borderland (Mostov, 2008). 
From the State, the construction of identities implies the establishment of boundaries to include 
or exclude from national policies and programmes, which acts to relate identity politics to politics 
of material interests as Hall (2009) mentioned, and also to depoliticise the demands of Indigenous 
people. 
In addition to recognising that identity is dynamic and socially constructed, P. Johnson, Balogun, 
and Beech (2010), emphasise that it is also developed strategically through interactions. On that 
subject, the local institutional environment seems to be the main frame of reference for Indigenous 
people, in particular those that live in the city. In contrast to other countries that recognise 
Indigenous people by authenticity (Paradies, 2016), the Chilean Indigenous Law (1993) employs a 
non-essentialist notion of identification. In this way, the institutions work as a trial and error 
mechanism for Indigenous people to create their identities. Although Eisenberg (2013) in her 
studies about highland communities in the region of Arica y Parinacota considers that Aymara 
identity is rooted in their communities, she does not take into account the role of institutions as 
promoters of identities. There, Indigenous identity emerges as a positive characteristic, one that 
allows those people to participate in government programmes. It becomes, certainly, an incentive 
for people to recognise themselves as Indigenous. Therefore, institutional context influences the 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
99 The Indigenous Peoples with legal recognition are: Atacameño, Aymara, Colla, Kawashkar, Diaguita, Mapuche, Quechua, 
Rapa Nui and Yagan. It is important to mention that according to the law these Peoples have the category of ethnic groups. 
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identity formation (de Vries & Aalvanger, 2015). These differences in outcome became clear to 
me in the course of my fieldwork, as I observed the contrasting outcomes in rural and urban areas.  
During my fieldwork, I was invited by an Indigenous community to celebrate a traditional activity 
known as “Cruz de Mayo”. During the eve of the activity, an Indigenous elderly woman came to 
me and asked some intriguing and significant questions. First, she started asking me if I was 
studying the Indigenous communities. My answer was “yes” and, I explained to her my research 
goals. It was then that she continued, asking “can you tell me if I am Aymara or not?” I replied by 
asking why she wished to know, and her response was (to me) surprising: “I do not know if I am 
Aymara, because a community member said that an Aymara person does not have religion and I 
do”. I had never before met an Indigenous person resident in the city who doubted his or her 
identity. Personally, I feel that if someone or an institution doubts about my Indigenous identity, 
I can show a certificate issued by the State that confirms my Indigenous identity, even without 
paying attention to my Indigenous language use, community participation, and so forth. This 
suggests that, between rural and urban areas, the process of self-identification may rely on the 
presence and frequency of interaction with State agencies. Therefore, institutional interaction 
works as a form of positive discrimination, one that has strengthened certain Indigenous identities, 
while at the same time delegitimising alternative understandings of those identities.  
To understand self-identification in terms of institutional interaction it is necessary to see beyond 
legal arrangements. States impose on Indigenous people discourses and practices within the 
framework on the national identity along with attaching it to the nation’s development goals 
(Merino Acuña, 2015). However, it is necessary to recognise, as Munck (2013) does, that the State 
may interact with Indigenous people from two different perspectives. The development approach 
may be associated with forced assimilation into the mainstream culture, but from another point of 
view, if the State promotes neoliberalism, an ideology that professes to value individual autonomy, 
it may then encourage identity politics as a way to redefine the socioeconomic relationships. 
Governments have promoted economic self-sufficiency in Indigenous communities. For instance, 
in the next chapters I present how Indigenous associations are participating in a programme to 
acquire government properties for agricultural purposes. Hence, the extended Indigenous 
community is less based on the family connections, but more on institutional relationships. As 
Torfing, Peters, Pierre and Sørensen mention “the mutual dependency and institutional 
intertwinement” (2012, p. 11) is disregarded in analyses that separate public and private actors. 
From the perspective of Griggs and Howarth (2016), dependency relies on actions of power that 
politically defines inclusionary and exclusionary dynamics. However, Indigenous communities 
manage multiple loyalties amongst themselves and with the institutions they encounter in political 
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and social institutional arrangements. In similar way, the local government has created spaces for 
reinvigorating the relationship with Indigenous organisations and their representatives.  
The State through CONADI participates in national and international celebrations associated with 
Indigenous Peoples100. At the regional level, the CONADI has recently begun to take part in 
traditional celebrations such as the machaq mara (Aymara New Year) and martes de ch’alla. The last 
one reflects the mutual or reciprocal relation between Indigenous organisations and the State 
institutions. Each year, the Tuesday after the Carnival celebrations101 is a special worship day, one 
in which the Aymara communities thank the pachamama for what they have received based on the 
ancestral principle of reciprocity known as ayni. The martes de ch’alla is a picturesque ceremony, in 
the course of which people decorate their properties with colour streamers and offer libations in 
gratitude, but it varies between countries, communities as well as rural and urban areas. In Arica, 
the celebration has been adapted, but it is possible to see the transnational cultural ties in use of 
decorations that are produced in Bolivia. Beyond the celebration organised by the CONADI and 
the municipality of Arica, few Aymara people participate in this tradition. It is mainly those who 
work in markets and fairs where they are traders and customers who do so. In my fieldwork, I 
participated in the CONADI’s martes de ch’alla two years and noticed the politicisation of cultural 
activities, the separation of power between local authorities and the loyalty of Indigenous 
communities with certain institutions. 
The ceremony was held in CONADI’s main office, located outside the city centre. Invited guests 
included Indigenous authorities and organisations, as well as the regional intendant, the provincial 
governor and directors of other State agencies. Most of the indigenous invitees were dance and 
music organisations, which, led by CONADI’s regional director and Indigenous representatives, 
visit other State institutions to celebrate the martes de ch’alla. The Indigenous component in the 
activity was minimised to a pawa that lasted around 10 minutes, but it is possible to feel the 
happiness and enthusiasm of organisations during all the activity. In this context, CONADI’s 
director, along with other regional authorities, made speeches which reaffirmed the commitments 
with local Indigenous communities and which highlighted improvements to the national 
Indigenous policy. In 2016, the creation of two new institutions and the national process of 
drafting a new constitution were mentioned. The martes de ch’alla was an opportunity for the 
CONADI to link with other institutions. In 2015, the Social Security Institute organised a 
ceremony in coordination with the CONADI. Nevertheless, in 2016, the Social Security Institute 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
100 For example: The International Mother Language’s Day (February 21st); The National Indigenous Peoples’ Day (June 24th); 
International Indigenous Women’s Day (September 5th), and so forth. 
101 The carnival celebrations begin forty days before Easter. 
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did not take part, because the authority had removed those of its directors who were Indigenous. 
Furthermore, this year’s parade caught my attention, because it did not visit the Association of 
Rural Municipalities’ offices in contrast to 2015, even though this institution had organised a 
celebration (this was a contrast to the experience of the previous year). Despite this situation, some 
Indigenous organisations from rural areas abandoned the parade to visit this institution. Finally, 
both years, after finally parading through the main street in the city centre, the day’s activity 
concluded in the offices of the provincial governor, the second-highest authority in Arica. 
Indigenous organisations and institutions have co-created and re-encoded the martes de ch’alla, so 
as to establish a political space in which the loyalty and commitment are mutually ratified. 
In this interaction, the institutions disregard the previous conflicts with Indigenous communities 
to establish a collaborative environment. In this way, the State promotes the ‘success stories’ that 
emerge from its relations with Indigenous Peoples, so as to gain the authority to render important, 
or to marginalise, their problems (Zavos, 2002). The Aymara organisations that participate in 
CONADI’s activities legitimise the State’s decisions. It is important to note that the martes de ch’alla 
could finish in the regional intendant’s offices, but that this possible end to that undertaking has 
not occurred. This demonstrates, I believe, the limits for the expression of Indigeneity in local 
government. Similar results are visible in the national context. There the government, by changing 
the institutional environment, has created a space of participation for Indigenous representatives 
who in their turn seek to have influence on the decisions that matter to them. 
The circular relation between the State and Indigenous Peoples 
The CONADI has a number of functions: as a representative of Indigenous communities, a 
financial backer of projects, an office of legal advice concerning land and water matters, and as a 
promoter of Indigenous cultures, amongst others. These are recognised in the relevant local 
discourses. As a subordinated institution, the CONADI has formalised various subsystems and 
sub-government (Torfing et al., 2012) to play these roles. Firstly, considering the geographic 
distribution of Indigenous Peoples, the inter-institutional coordination is requirement to create 
sub-national spaces of policy intervention and delivery. The vertical coordination links CONADI 
to the Ministry of Social Development and Undersecretary of Social Services. Meanwhile, the 
horizontal coordination incorporates the Regional Ministerial Secretaries and the Regional 
Intendant. The CONADI can relate to other institutional agencies in each local context. Secondly, 
to legitimise governance arrangements, a National Council oversees CONADI, which is 
responsible to approve programmes and projects for Indigenous Peoples. This council is 
composed of the CONADI’s National Director, five sub-secretaries, three experts designated by 
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the president, and eight Indigenous representatives. Most of these Indigenous council members 
belong to the Mapuche People, with the Aymara People having only one representative. 
Gundermann K. (2000) affirms that unequal participation of the Indigenous Peoples in the Council 
has motivated hostility towards the Mapuche representatives from other members. Low turnout 
of voters sets its own limits in terms of the council’s representativeness. 
From my observations, at the local level, the only connection between the National Council and 
Indigenous people occurs in the election of its council members. To participate as a voter, a person 
must be either enrolled in a special voter registration list, or possess membership of one of the 
Indigenous organisations recognised by the CONADI. Thus, institutional recognition of an 
individual as Indigenous is not enough for that individual to exercise the individual political power. 
In Arica, the council member representing the Aymara People has been Zenon Alarcon, who has 
held this position in four consecutive periods since 2004. He is member of the pacha aru, an 
electronics engineer, and was formerly a public servant in the Office of Indigenous Development 
of the Municipality of Arica. In the past two elections (in 2012 and 2016), he obtained 417 votes 
(37.5% of the total) and later 730 votes (39.9% of the total). This is a marginal rate of participation, 
given that 73,084 people self-identified as being Aymara in the 2012 census. During my fieldwork, 
I saw this Aymara council member on several occasions, for instance, in cultural events such as 
the three-day “Con la Fuerza del Sol” carnival that is supported by the Municipality. He did not, 
however, participate in political activities such as the Indigenous consultations for the creation of 
new Ministries. This suggests that the Indigenous Law (1993) established an institutional channel 
for the political participation of Indigenous Peoples but did not necessarily ensure the 
representation of Indigenous People. However, the lack of representation the National Council 
has contributed to the emergence of more groups, which have put forward demands that go 
beyond the simple establishment of institutional channels. 
Governments have reaffirmed their commitment to Indigenous Peoples through measures that 
prioritise certain Indigenous needs. Some of them were defined in agreement with Indigenous 
representatives. The most important have been the following: “Pacto por el respeto ciudadano” (1999), 
“Carta a los Pueblos Indígenas de Chile” (2000), “Política de Nuevo Trato con los Pueblos Indígenas” (2004), 
“Acuerdo de Nueva Imperial II” (2006), “Nuevos Ejes de la Políticas Indígena” (2007) and “Re-conocer: Pacto 
social por la Multiculturalidad” (2008). In addition to these political agendas, governments have argued 
that new “pacts” or “deals” are needed for the symbolic and political reconciliation of mutually 
opposite sides. In particular, these political actions have depended on conflicts between 
government and Mapuche People (Programa de Derechos Indígenas, 2003). In this regard, each 
government (for example, that of Ricardo Lagos in 2000) has reinterpreted Indigenous issues and 
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tended to understand these problems as a result of the economic conditions rather than the 
absence of political spaces (Molbech, 2001). In contrast to other governments, the Lagos 
administration set up in 2001 a presidential commission to define an agenda to address the 
historical Indigenous struggles with Indigenous Peoples’ representatives. This was the Verdad 
Histórica y Nuevo Trato con los Pueblos Indígenas Commission, for which President Lagos appointed 
former President Patricio Aylwin as a head102. It systematised information on all Chilean 
Indigenous Peoples through their representatives, and asked experts to formulate proposals for 
improving Indigenous policy. The Commission constituted a space where political and intellectual 
elites of Indigenous Peoples informed the State of their problems, interests and expectations. This 
process was an opportunity for Indigenous people to affect the construction of their image as 
beneficiaries and citizens, and it may be understood as a mutual exchange of knowledge that 
transformed the public and private contexts into one intertwined whole (Torfing et al., 2012). After 
two years, in 2003, the Verdad Histórica y Nuevo Trato con los Pueblos Indígenas Commission issued its 
report, which sheds some light on the discourse of Aymara elite in their interaction with the 
authorities. 
The Commission organised different working groups by themes and Indigenous Peoples. In the 
case of Aymara Peoples, the sub-commission considered 20 members. In respect to this working 
group, Zapata S. (2004) emphasises that Aymara representatives experienced difficulties in 
establishing a consistent narrative on Indigenous authenticity as well as to separate their political 
project of development and those proposed by the State. She also mentions that the solution to 
this problem was to adapt and enrich the discourse with Aymara concepts, a move which tended 
to romanticise Aymara people’s life in highland communities, rather than engaging with the reality 
of their experience as immigrants in the city. Another instance of participation was the session 
organised by the Commission to hear Indigenous and non-Indigenous experts, in which for the 
case of Aymara People, members of pacha aru used. In this case, most pacha aru members were 
tertiary educated, work within or closely with government agencies, and were linked with 
international Indigenous movements (Poblete Tapia, 2010). Through the Commission’s meeting 
minutes, it is possible to analyse the emerging Aymara discourse. 
In the session of April 30th 2001, a group of experts described the situation of north Indigenous 
communities to the Commission. Amongst the experts was Cornelio Chipana Herrera, who was 
the main founder of the pacha aru, history and geography teacher, member of the Party for 
Democracy (PPD) and, in that moment, the CONADI’ subdirector for the north zone. He had 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
102 Decree No. 19, “Crea Comisión Verdad y Nuevo Trato” Ministry of Home Affairs, January 18th 2001. 
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the opportunity to explain the relationship between the Aymara People and the State103. The 
narrative developed by Chipana attempted to combine three elements: the holistic concepts 
important in the Aymara worldview; the important Andean historical figures (Túpac Amaru and 
Túpac Katari); and important local facts concerning Aymara communities. To identify the central 
problem in the relationship between Aymara communities and the Chilean State, he went back to 
the assimilation period that resulted in the imposition of the Chilean identity in Aymara people. 
At that time, Aymara people did not want to adopt the national identity. Later, however, thanks 
to the Indigenous Law (1993) that established the current relationship between Indigenous people 
and the State, the Indigenous identification in the population has grown from 5% to 70% in the 
region of Arica y Parinacota. After the exposition, a commission member asked about what it means 
to be Aymara and that identity’s relationship to the Chilean and Bolivian nationalities. This simple 
question was important, because it brought the Indigenous and national identities into 
confrontation with one another. Could it be possible, it implied, that Indigenous people can deny 
their full allegiance to the State that recognises, supports, protects and above all provides them 
exclusive opportunities of development or well-being? 
The answer of Cornelio Chipana reveals a relationship between the identity politics, national 
identity and material interests.  
“[…] I would like to make a correction, in the sense that it should be clear that we 
didn’t say that we are not Chilean […] the issue of identity crosses for us by an 
individual vector and by a social vector, and which is crossed by history, culture and 
[…] legal status. In the first place, we define, from the Aymara point of view, from the 
point of view of identity, […] we respect nationality from the point of view of which 
country we belong to. Then we have Chilean Aymara, Bolivian Aymara, […] 
Argentines, […] Peruvians, and even  we may have  Americans from the legal point of 
view, so there is no problem. But if you ask me if I’m Chilean or not, I say yes, I am 
Chilean and there is my identification card, military service […]. This means I am 
Chilean from that point of view and administratively, obviously I am Chilean and I am 
living in this country and I participate politically in this country and I have aspirations 
let’s say within the whole national structure, and I assert my rights in that sense too.”104 
Cornelio Chipana, Meeting minute, session April 30th 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
103 In this session also participated Hector Gonzalez Cortez, anthropologist; Lautaro Núñez Atencio, historian; and José Candia, 
pacha aru member. 
104 “[…] quisiera corregir en el sentido no es que dijimos que no somos chilenos, eso hay que dejarlo claro. […] el tema de 
identidad cruza para nosotros por un vector individual y por un vector social, y que está cruzado por la historia, […] la cultura 
y […] la situación jurídica. En primer lugar, definimos, […], desde el punto de vista aymara, desde el punto de vista de la 
identidad, […], respetamos la nacionalidad desde el punto de vista a qué país pertenecemos. Entonces habemos aymaras 
chilenos, aymaras bolivianos, […] argentinos, […] peruanos, e inclusive a lo mejor debemos haber […] norteamericanos, 
desde el punto de vista jurídico, entonces no hay ningún problema. Pero si usted me dice chileno o no, yo le digo sí, soy chileno 
y ahí está mi carnet, servicio militar […]. Entonces, soy chileno desde ese punto de vista y administrativamente, obviamente 
soy chileno y estoy viviendo en este país y participo políticamente en este país y tengo aspiraciones digamos dentro de toda la 
estructura nacional, y hago valer mis derechos en ese sentido también.” 
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As Cornelio Chipana acknowledges, the Indigenous identity on its own is insufficient to achieve 
the Indigenous interests by which is intertwined with the national identity. Here, it is necessary to 
consider the relation between identity politics and the politics of material interests. These interests 
in the Indigenous identity cannot be understood only from a instrumentalist approach (Hempel, 
2004; Thorp & Paredes, 2010), but also in relation to the perception of interests that is conceived 
as social constructs or given by material circumstances (Hay, 2006). This perception plays an 
important role in defining the degree to which Indigenous people have decided to assimilate their 
identity or to hide their distinctive cultural elements, in order to claim public goods and gain access 
to rights. Even though there are numerous testimonies of Indigenous resistance to the Chilean 
military occupation (Choque Mariño, 2013), most Indigenous people accepted becoming part of 
the national political community. In this case, Chipana, as an Indigenous individual, is the best 
example of someone who has taken advantage of the full integration into the national culture. That 
integration has also been the option taken by the urban Aymara people and organisations have 
adjusted their interests and articulated the Indigenous and national values in a context where the 
sovereignty is relevant to the identity.  
The association of Indigenous identity with Peruvian and Bolivian nationalities was a reason to 
minimise the notions about the identity of Aymara people. Vasta, in her study of the transnational 
identity, recognised among ethnic minorities a tension between “the fear of non-commitment to 
the national identity and the own multifaceted position around belonging” (2013, p. 210). In the 
case of Arica, the notions of Aymara identity have been developed in a post-conflict context that 
has created an urge to look beyond the own highland communities, in cultural and social terms, 
for enjoyment of national rights. Thus, the rise of Aymara people who want to maximise their 
opportunities has involved the diminution of their agency in the construction of identity, and has 
obscured their ties with communities in Bolivia or Peru. They have considered abandoning cultural 
expression and political resistance in order to attain the approval of authorities, politicians and 
society. Until the Indigenous Law (1993), the State started to promote the Indigenous identity, but 
still limited the recognised characteristics of that identity in ways that have been conceptualised as 
the Indio Permitido, or ‘permitted Indian’ (Hale & Millamán, 2006). Therefore, the Aymara 
organisations with the potential to strengthen their identity across borders tended, instead, to 
increase their sense of belonging to, and national unity with, Chile. From this perspective, the 
political projects of Aymara communities were pursued in ways that marginalised the right to self-
determination and self-governance, at least for the Aymara elite as Cornelio Chipana. 
In session of January 27th 2003, the working group of the Aymara People presented to the 
Commission demands to be included in the New Deal. The Aymara representative, Zenon 
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Alarcon, outlined the demands, which were: the inclusion of reserved seats in parliament; the 
participation in local government structure; the creation of the position of attaché in Indigenous 
affairs in Chilean embassies; the increase of Aymara members in the CONADI’s National Council; 
ratification of the ILO Convention No. 169; and the constitutional recognition of Indigenous 
Peoples. These demands demonstrate the need to ensure political participation in the institutional 
structure. Amongst other demands, the working group added the recognition of economic rights 
in terms of the management of their natural resources, using the Aymara development paradigm. 
In this point, Lino Mamani Vicente, a working group member and a CONADI public servant in 
Arica, argued:  
“This is consistent with what I proposed in the beginning regarding the holistic vision, 
integrative vision and the vision of occupying spaces, especially in the sector of 
Tarapacá. I refer to the following: many of us here - Juan Pablo, Zeno, Mrs. Gilda, I - 
we are heirs of Aymara properties in the foothills of the Andes or Andean plateau. But 
we are obviously living in the city because we have access to education, access to other 
forms of life, but we have rights to property and water in other places of the remote 
regions. A conceptualization of development that has not been taken into account is 
the vertical management of economic matters regarding the use of our resources. No 
one has taken that yet into account. There is talk of repopulation, there is talk of 
rebuilding, and I raise a very specific thing: my son, who is Aymara, who holds rights 
that I am going to transfer to him, is thinking about studying medicine, wants to study 
architecture, is he going to return with shovel, with the chongo ?, it is difficult. Yes we 
aspire to occupy that territory and make it produce, make it work, make it mobile, 
make it productive. We are responsible for that. But no one yet, -we believe that it is 
up to us, to elaborate coherent, concrete development proposals pertinent to the 
situation that we live in as rightful holders of our territory. Perhaps it is an advance 
that we can give in that aspect, as a concept of development that has not been taken 
into account. We hope these type of demands are taken into account. We are speaking 
in technical and scientific conceptual terms, not in whimsical subjects, where one says 
I want to occupy the territory by occupying it, but there are antecedents and there are 
ways of doing it that have already been practiced by our ancestors. And today, by our 
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engineers, we can make it happen. That is the firmness, the conviction, which moves 
us to present this type of demand.”105 
Lino Mamani, Meeting minute, Session January 27th 2003 
At the beginning, Mamani relates the enjoyment of economic rights to a multidimensional 
perspective on development that views it as a whole that is greater than the sum of its parts. It is 
similar to the “Buen Vivir” concept that emphasises “the equilibrium between living forces of 
nature and the commonwealth of the community” (Prada, 2013, p. 146) in holistic, relational and 
harmonic terms and has been adopted by Bolivia and Ecuador. While he underlined an alternative 
view, spatial development emerged as a goal, one which considered all ecological zones from the 
coast to the mountains but does not take into account the transnational relations. However, he 
points out that the opportunities offered by the city constitute a barrier for Indigenous descendants 
to return to the highlands. Moreover, development encompasses individual property rights as an 
indispensable institution for the realisation of the economic potential. This notion was clearer 
when the Commission’s president asked for a better explanation on this demand. Thus, he added: 
“It is the custom of Aymara families, for example, an uncle of mine came down from 
the foothills of Andes 20 or 30 years ago to the military service and stayed. He is heir 
to a share of land in Chapiquiña, which is 3,600 meters [high above sea level]. It is part 
of the community. But in turn he also works in [the] Azapa [valley]; and in the upper 
part of the valley has a small […] half hectare or one hectare, […]. He moves between 
these two pieces of land. And what's more, there are people who may hold the rights 
even high up in the Andes and move vertically until today. The problem is, for us, the 
new generations, how to make use of those rights, how to make use of them in practical 
[…] and productive terms, […] which will give us the basis for our development.”106 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
105 “[…] esto se condice con lo que yo planteé en un comienzo respecto a la visión holística, visión integradora y a la visión 
de ocupación de espacios, sobre todo en el sector de Tarapacá. Me refiero a lo siguiente: muchos de nosotros aquí –Juan Pablo, 
Zenón, la señora Gilda, yo– somos herederos de propiedades aymaras en la precordillera o altiplano. Pero nosotros obviamente 
estamos viviendo en la ciudad porque accedemos a la educación, accedemos a otras formas de vida, pero tenemos derechos a 
la propiedad y al agua en otras estancias del interior. Una conceptualización de desarrollo que no se ha tomado en cuenta es el 
manejo vertical en temas económicos respecto del uso de nuestros recursos. Eso nadie todavía lo ha tomado en cuenta. Se 
habla de repoblamiento, se habla de reconstruir, y yo planteo una cosa bien concreta: mi hijo, que es aymara, que detenta 
derechos que yo voy a traspasarle, está pensando en estudiar medicina, quiere estudiar arquitectura, ¿va a volver con la pala, 
con el chongo?, es difícil. Sí aspiramos a ocupar ese territorio y a hacerlo producir, hacerlo trabajar, hacerlo móvil, hacerlo 
productivo. De eso sí nos hacemos responsables. Pero nadie todavía, –eso creemos que nos corresponde a nosotros– elaborar 
propuestas de desarrollo coherentes, concretas, pertinentes a la situación que nosotros vivimos como detentores de derecho en 
nuestro territorio. A lo mejor es un avance que podemos dar en ese aspecto, como concepto de desarrollo que no se ha tomado 
en cuenta. Esperamos que este tipo de demandas se tomen en cuenta. Estamos hablando en términos conceptuales técnicos y 
científicos, no en temas antojadizos, donde uno diga quiero ocupar el territorio por ocuparlo, sino que hay antecedentes y hay 
formas de hacerlo que ya han sido practicadas por nuestros antepasados. Y en la actualidad, por nuestros ingenieros, podemos 
también llevarlos adelante. Esa es la firmeza, la convicción, que nos mueve a presentar este tipo de demanda”. 
106 “Es praxis de las familias aymaras, por ejemplo, un tío mío bajó de la precordillera hace 20 o 30 años al servicio militar y 
se quedó. Él es heredero de una porción de su terreno en Chapiquiña, que está a 3.600 metros [de altura sobre el nivel del mar]. 
Está incluido dentro de la comunidad. Pero a su vez él también trabaja en [el valle de] Azapa; y en la parte alta del valle tiene 
una pequeña […] media hectárea o una hectárea, […]. Él se moviliza entre esas dos partes. Y es más, hay gente que puede 
tener derechos incluso hasta en el altiplano y se moviliza verticalmente aún a la fecha. El problema está, para nosotros, las 
nuevas generaciones, cómo se hace uso de esos derechos, pero hacer uso en términos prácticos, […] productivos, […] que nos 
genere a nosotros las bases para nuestro desarrollo.” 
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Lino Mamani, Meeting minute, Session January 27th 2003 
In this excerpt, he categorises the Aymara descendants according to their relationship with the 
ancestral territory. While there are certain Indigenous people who act as ‘circular’ migrants between 
the city and the highlands, others have decided to develop their life apart from their original 
Indigenous communities. This makes invisible those Aymara people who do not have property 
rights, those who came from the interior villages or neighbouring countries. In addition, this 
contradictory perspective seems impracticable, because it implicitly denies the fundamental unit in 
the Aymara People that has been the community (Eisenberg, 2013; Jofré Poblete, 2014). In a 
similar way to the critique of the “suma qamaña” concept (Bretón, 2013; Canessa, 2014), the form 
of development proposed by Lino Mamani focused on the use of natural resources without 
articulating a distinct vision of development. In this case, identity politics is rationalised by the 
Aymara elite not through historical narratives, but through an appeal to economic rights, conceived 
in terms of local development. Regarding this demand, the Commission did not formulate a 
particular recommendation, but defined others in general terms to guarantee a better participation 
in the decision-making processes of development.  
The government, based on the Commission’s recommendation, decided to modify the institutional 
setting through the creation of a “Council of Indigenous Peoples” and the ratification of the ILO 
Convention No. 169. In addition, in the “Política de Nuevo Trato con los Pueblos Indígenas” of 2004, an 
initiative was begun to replace the CONADI by an Undersecretary of Indigenous Affairs in the 
Ministry of Planning and Cooperation. However, these measures were not implemented during 
Ricardo Lagos’s presidency (2000-2006), because they required more time to be carried out 
(Figueroa Huencho, 2014b). In the next presidential period (2006-2010), Bachelet administration 
included most of these initiatives in its “Re-conocer: Pacto Social por la Multiculturalidad” agenda of 
2008. Thus, in 2008, the congress ratified the ILO Convention No. 169 (it would enter into force 
in 2009). Moreover, the government enacted a Decree107 to regulate Indigenous consultation, one 
based on an article of the Indigenous Law (1993) and not on the ILO Convention. Thus, the UN 
Special Rapporteur on Rights of Indigenous Peoples observed that it is necessary to conduct a 
consultation with Indigenous Peoples in order to define the way in which they expect to be 
consulted (Anaya, 2009a). Later, the government submitted two bills to create the Under-secretary 
of Indigenous Affairs108 and Council of Indigenous Peoples109, but the executive was not able to 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
107 Decree No. 124, “Reglamenta el artículo 34 de la ley No. 19.253 a fin de regular la consulta y la participación de los pueblos 
indígenas” Ministry of Planning and Cooperation, September 25th 2009. 
108 Bill 6018-06 “Crea la Subsecretaria de Asuntos Indígenas”, August 6th 2008. 
109 Bill 6743-06 “Crea el Consejo de Pueblos Indígenas”, October 28th 2009. 
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pass them into law. These outcomes demonstrate that there was no political agreement between 
government and opposition on how best to guide the development of Indigenous Peoples.  
Amongst all the structural changes, the ratification of the ILO Convention No. 169 established 
new relationship with not only supra-national organisations, but also Indigenous Peoples. Thus, 
changes in the institutional environment related to Indigenous people required a consultation in 
accordance with this ILO Convention, which affected subsequent governments. At this point, the 
scheme of governance intended to address the problems of Indigenous Peoples acquired more 
importance.  
5.3  Scaling institutions in the Indigenous policy 
Given the establishment of international legal framework, certain Indigenous communities dispute 
the right of the State to exercise exclusive control over their territory and resources (C. M. Doyle, 
2014). This demand varies from the partnership with local State authorities for developing ethno-
environmental fixes (Anthias & Radcliffe, 2015) to the implementation of political projects based 
on self-determination rights (Marschke, Szablowski, & Vandergeest, 2008). Actions of Indigenous 
communities in this sphere aim at organising actors for enhanced territorial capital in order to 
materialise alternative development. Alberti (2015) in her studies of Bolivia mentions that the 
development of political spaces has relied on collective forms of Indigenous governance. In that 
way, claims to the control of natural resources imply “shifts in governance structures and spatial 
reorganisation of politics” (Haarstad, 2012, p. 7). In this point, the discourses of governance that 
have emerged in the Indigenous communities seek not only to introduce of new mechanisms, but 
also to create different political spaces. In response, governments attempt to politically empower 
Indigenous communities and thus offer more opportunities of participation (Stocchiero, 2015). In 
Chile, the Indigenous Law (1993) reinterpreted the governance of Indigenous territories, by 
creating an instance of collaboration between communities and local authorities in which 
international Indigenous standards have influence. Therefore, to understand the form of 
governance framed within the Indigenous policy, it is necessary to analyse the cross-level 
relationships between institutions and the layering of governance.  
5.3.1 Relationships with International organisations 
A means to understanding the institutional relationship across levels is through the Multi-level 
governance (MLG) approach. From this perspective, the actions of the international organisations 
and non-governmental actors dilute the legitimate power monopoly of the State (Marks, Hooghe, 
& Blank, 1996). Even though the MLG scholarship was based on the experience of the European 
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Union, it has been developed in accordance to other contexts and themes (Bache, Bartle, & 
Flinders, 2016). Thus, this concept recognises “the increased interconnection of governing bodies 
[and] the more inclusive and practice-oriented view of governing” (van der Wusten, 2015, p. 76). 
Also, Raagmaa (2015) highlights that the MLG approach allows a recognition of the degree of 
sensitivity of governments in understanding space as a social construct, and of the possibility to 
produce different structures in accordance with each place. In the case of Chile, government has 
incorporated a broad range of institutions across levels to organise a bounded space for Indigenous 
policy. 
The most important milestone that produced the current governance scheme was the ratification 
of the ILO Convention No. 169 in 2008, which Indigenous Peoples had demanded since the time 
of CEPI in the early 1990’s. Previously, the government had ignored international standards 
limiting the participation of Indigenous communities in the national and subnational decisions. 
For instance, in 2009, even though the ILO Convention No. 169 has come into force, the 
government instead of regulating the Indigenous consultation in accordance with the ILO 
Convention No. 169’s article No. 6, used the Indigenous Law (1993)’s article No. 34. Before this 
legal framework, the State had already intensified the relation with international agencies since 
early 2000’s in two aspects: firstly, to require financial support to implement the Indigenous policy 
and, secondly, to inform the improvement of the Indigenous policy. 
Financial relationships 
One of the reasons that led the government to develop a financial scheme with international 
organisations has been the limited nature of the resources available to address Indigenous 
struggles. According to the Indigenous Law (1993)110, the CONADI established a scheme based 
on three funds associated with land and water; indigenous development; and culture and education. 
The public budget is not enough to meet the demand of communities. Thus, the first experience 
occurred during the government of Ricardo Lagos (2000-2006) that defined the development of a 
programme funded by the Inter-American Development Bank (IDB). Bolados García (2012) 
affirms that this initiative was a response from the government to the problems produced with the 
building of a hydroelectric plant in Mapuche territory. It was meant to incorporate the international 
approach to deal with Indigenous issues. 
Thus, the government started a programme for Indigenous communities known as the “Programa 
Orígenes” in 2001, which included the concept of “Development with identity” promoted by World 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
110 It is important to note that the proposal of Indigenous Peoples in the Treaty of Nueva Imperial (1989) was the creation of 
public fund for the ethno-development. The government translated this requirement into three public funds. 
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Bank (WB) since the beginning of the present century. According to this concept, the development 
programme would focus on the strengthening of cultural identities and the participatory planning 
with Indigenous communities (Morawietz Yáñez, 2008). The Orígenes programme promoted the 
formation of communities according the Indigenous Law (1993) that was a requirement to receive 
funds. The IDB funded USD$ 79,058,740 of a total USD$130,400,000. The implementation 
comprised two phases: 2002-2006 and 2007-2009, focused on the Aymara, Atacameño and 
Mapuche peoples. It considered a network of agencies related to three ministries: Health, 
Education and Agriculture. The CONADI saw its capability of coordination limited, because the 
institutional relationships were based on the projects of the Programa Orígenes (Perasso, Guiskin, & 
Christian, 2010). As a first initiative, the government considered the use of international funds as 
a way to finance the strengthening of capabilities in institutions related to the Indigenous Peoples’ 
issues. 
Based on the agreements signed by Chile with the UN111, the government had implemented 
numerous projects aimed at developing the institutions related to the Indigenous Peoples, in 
particular, CONADI and the Ministry of Social Development (see Table 5.1).  
Table 5.1 Project developed in Chile with financial support of the UNDP 
Years Project Name 
Allocated 
resources (In 
US$) 
Total Budget 
(In USD) 
2004-2004 Programme of support to the management of the 
CONADI N/A N/A 
2009-2010 Support to the development of the Indigenous Policy in 
Chile 2009-2010 71,483 360,423 
2009-2011 National capacity-building for intercultural conflicts 
prevention and management in Chile (MDG) 2,500,000 2,863,636 
2011-2014 Strengthening of the capabilities of participation and 
consultation in the Ministry of Social Development 18,360 89,515 
2015-2018 Strengthening of the Indigenous Policy of Chile 2015 82,000 164,000 
2015-2018 Support to generation of spaces of dialogue between 
Indigenous Peoples and the public sector 72,400 144,800 
Source: Own elaboration using the data from the UNDP and the Chilean Ministry of Foreign Affairs 
In this group, the most important project was associated with the Millennium Development Goals 
(MDG), which aimed at increasing the space of dialogue and participation associated with the 
conflicts with Mapuche communities. It considered the intervention of UN agencies such as ILO, 
FAO, UNESCO, UNICEF and PAHO, which developed projects and produced reports on the 
Indigenous Peoples. In general, Indigenous people and organisations have not cared to notice 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
111 Decree No. 545 “Promulga acuerdo básico sobre asistencia técnica entre el gobierno de la República de Chile, las Naciones 
Unidas y sus agencias especializadas que indica, suscrito en Santiago el 15 de Enero de 1957” and No. 546 “Promulga acuerdo 
entre el Gobierno de Chile y el Fondo Especial de las Naciones Unidas sobre asistencia del Fondo Especial, suscrito en 
Santiago el 22 de Enero de 1960”, Ministry of Foreign Affairs, October 24th 1960.   
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these programmes, because they were focused on improving their institutional capabilities. In 
similar way, the government had used the Indigenous Peoples’ issues as a means to argue for 
financial support from international organisations. 
The WB allocated US$ 50.3 million between 2004 and 2015 to implement a Programme of Rural 
Infrastructure for Territorial Development (PIRDT), which sought to build infrastructure in the 
rural areas. This project was concerned with the problem of poverty in rural Indigenous 
communities. Thus, its presentation mentioned that the “large portion of the indigenous 
population remains a chronically impoverished group, with a 56% higher chance of being poor” 
(World Bank Group, 2003, p. 1). The project considered the Operation Directive 4.20 to protect 
the rights of Indigenous Peoples, but it did not comply with the Indigenous rights, as they are 
understood according to the international instruments (Forest Peoples Programme, 2002). In the 
Aymara territory, the PIRDT defined priorities for public investment, but it also, alike the AIP, 
categorised the Aymara people as rural population. These results reflect the deficient regulations 
to respect the Indigenous rights. The situation shifted by the adoption of ILO Convention No. 
169 that contributed to enhance the legal framework and institutional environment.  
The legal relationship 
In addition to their financial relationship with State, UN agencies monitor those states’ 
implementation of Indigenous rights. Thus, governments have had the obligation to inform those 
agencies about measures they have implemented to contribute to the development of Indigenous 
communities. Specifically, the ILO Constitution mentions that the members of that body have the 
obligation to inform it of any the measures taken that are associated with the conventions adopted. 
Furthermore, the government participates in different instances of the UN such as the World 
Conference on Indigenous Peoples; the Expert Mechanism on the Rights of Indigenous Peoples; 
the Permanent Forum on Indigenous Issues and the Special Rapporteur on the Rights of 
Indigenous Peoples. Finally, Indigenous Peoples as an issue are included in other reports required 
by International agencies, for example: the Universal Periodic Review of the OHCHR, the Periodic 
Report to the Committee on the Elimination of Racial Discrimination, and others. Considering 
these supranational relationships, the MLG contributes to activate demands regarding citizenship 
rights across boundaries and amongst institutions (Soysal, 2012). For instance, the “Observatorio de 
Derechos de los Pueblos Indígenas” NGO have informed to the UN about the situation of Indigenous 
Peoples in Chile. In a similar way, Aymara organisations of Arica y Parinacota have submitted letters 
to the UN Special Rapporteur, in order to communicate about environment problems that could 
produce the development of private projects.  
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The conflicts between the extractive and energy industries and Indigenous communities have 
contributed to the establishment of other institutional relationships, but framed within the 
international system of rights. In recent years, international agencies, embassies of other countries 
and transnational corporations112 have been sought to improve the relation between Indigenous 
communities and mining companies, in particular since Indigenous consultations have delayed the 
investment in numerous projects (Cárdenas, 2015). To regulate these relationships, the 
government, based on the UN Guiding Principles on Business and Human Rights of 2011, is 
seeking to establish a National Action Plan on Human Rights and Business since 2013113. Amongst 
other actions, the government signed in 2016 a Memorandum of Understanding with the Danish 
Institute for Human Rights. A preliminary diagnosis recommended that Indigenous Peoples 
should be consulted about the formulation of the National Action Plan (Schönsteiner, Araya, Soto, 
& Vargas, 2016). In this constellation of institutions, the international actors’ interests tend to 
produce other roles that aimed at achieving goals or address issues in other institutional fields that 
are associated with Indigenous Peoples. 
In this regard, a group of international agencies are participating in the process of drafting a new 
national constitution in Chile, a process started in 2016. Based on the need to validate the process, 
the government created an “Advisory and Monitoring Council” to observe the participation of 
Indigenous Peoples and compliance with international standards. This was formed by 
representatives of the OHCHR, UNDP, ILO and UNICEF114 as well as two members of the 
CONADI’s National Council. These organisations had two roles: for the government, to legitimise 
the participation of communities, and for the Indigenous Peoples, to guarantee the respect of their 
rights. In a certain way, these international organisations validated the governance scheme and 
process established by State without the opinion of Indigenous organisations. However, the 
international legal framework is a resource for the Indigenous Peoples. At the beginning of my 
fieldwork, I was very surprised that certain Aymara representatives clearly knew the ILO 
Convention No. 169 and other international human rights instruments. In this context, the 
development of the MLG associated to the Indigenous issues is not only situational, but also 
organic from hierarchies and relationships of power. Governments focused on improving the 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
112 In 2016, Teck Resources, a Canadian mining company, funded, in a region with major mining activity, a project of UN 
Women that is focused on Indigenous women. The two-year programme named “Empoderamiento de mujeres indígenas del 
norte de Chile para el desarrollo sostenible” seeks to create opportunities for skill development in Indigenous women in the 
mining regions of Chile. Previously, in 2015, the Embassy of Canada in Chile funded an initiative of the Fundación Chile to 
develop a guide, “Trabajando una visión compartida: Consulta Indígena”, which was focused on the negotiations of mining 
companies with Indigenous communities, in the context of consultation processes. 
113 Decree No. 60, “Crea Consejo de Responsabilidad Social para el Desarrollo Sostenible”, Ministry of Economy, 
Development and Tourism”, June 3rd 2013. 
114 Resolution No. 329, “Dispone la realización del proceso participativo constituyente indígena que indica e inicia proceso 
administrativo”, Ministry of Social Development, May 26th 2016. 
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political determinants can active dynamic interactions that contribute to the emergence of new 
social structures. In the following section, I describe a change in the political and administrative 
division influenced in the appearance of not only new leadership, but also the Indigenous women 
as political actors. 
5.3.2 Layering the governance for Indigenous communities 
The evolving role of the Chilean state in border areas and the emergence of multi-level governance 
are interdependent. Perkins and Rumford (2013) argue that border making activities are conducted 
under an interlocking logic that drives the redeployment of an institutional framework and 
stabilises the behaviours of local actors. As mentioned in the previous chapter, in 1958, President 
Carlos Ibañez del Campo granted autonomy to the region of Arica y Parinacota (in that year 
Department of Arica) through the creation of the JAA, which sought to address economic 
problems. Self-governance enabled the JAA to reactivate the economy and to improve the local 
infrastructure. However, the military dictatorship (1973-1990) restored administrative dependency 
through the regionalisation of 1974, which produced the closure of the JAA in 1976. It represented 
substantial changes in the governance of Arica and highland communities. It was only after the 
return to democracy that political and social movements started to demand the implementation of 
special measures for Arica, in order to reverse the economic slowdown. 
Policies established for Arica moved from boosting investment in infrastructure and social 
programmes to the establishment of economic subsidies for companies and later the creation of a 
new region based on the provinces of Arica and Parinacota. Both the governments of Patricio 
Aylwin and Eduardo Frei Ruiz-Taggle aimed at responding to the history of abandonment in Arica 
by increasing the public investment in infrastructure between 1990 and 1997. In particular, the 
government of Eduardo Frei created the Inter-ministerial Committee for the Development of 
Arica115 in 1994, which advised the presidency on measures to develop the province of Arica and 
Parinacota beyond the allocation of public resources. The committee recommended establishing 
incentives for private investment, hiring a local workforce, and other activities associated with 
economic development in the province. Considering these recommendations, the government 
enacted in 1995 and 2000 two bills, the Ley Arica I 116 and Ley Arica II 117, which created subsidies 
and tax credits. Under the last law, the government created a public-private organ, the Corporación 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
115 Decree No. 655, “Crea Comité Interministerial para el Desarrollo de Arica”, Ministry of Home Affairs, July 3rd 1994.  
116 Law No. 19420, “Establece Incentivos para el Desarrollo Económico de las Provincias de Arica y Parinacota y modifica 
cuerpos legales que indica”, Ministry of Finances, October 23rd 1995.  
117 Law No. 19669, “Establece Nuevas Medidas de Desarrollo para las Provincias de Arica y Parinacota”, Ministry of Home 
Affairs, May 5th 2000.  
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de Desarrollo de Arica y Parinacota (CORDAP), which was in charge of implementing a special 
investment programme in Arica, in a way similar to that of the JAA. The CORDAP channelled the 
interests of local organisations into the creation of a new region through establishing a special 
committee, which revisited the idea discussed in the early 1990’s. In this process, Indigenous 
leaders took the local discourse as their own, because it represented an opportunity to obtain 
power in the new region. 
During the elaboration of the Verdad Histórica y Nuevo Trato con los Pueblos Indígenas report in the 
government of Ricardo Lagos, the Aymara representative in the Commission and also a member 
of CONADI’s National Council presented his opinion about the creation of a new region: 
“I believe that [advances] also have to be in tune with the process that the country is 
experiencing, for example, the fact of decentralization. For us, as Aymara, if Arica and 
Iquique are divided into regions, for us it allows us a real access power, to have a 
parliamentarian, an Aymara senator and deputy, because reality makes this possible. 
Furthermore, [it allows us] to have access to the regional government and the 
provincial government.”118 
Carlos Inquiltupa Tito, Commission member, Session December 2nd 2002 
In particular, he recognises that Aymara people had enjoyed only a limited participation in the 
different levels of government, at least up until quite recently. At this moment, the participation 
of Indigenous people in the local governance was limited to the CONADI’s provincial office and 
the rural municipalities. In the opinion of Carlos Inquiltupa, the Aymara leaders and community 
representatives may have more possibilities to take government positions in a region due to the 
concentration of Aymara population. According to 2002 Census results, 62.3% of the Tarapacá 
region’s Aymara population was concentred in the provinces of Arica and Parinacota (Instituto 
Nacional de Estadísticas, 2005). However, despite these political interests, the Constitution of 1980 
represented an institutional impediment to the creation of new regions, because according to the 
article No. 45, Chile has thirteen regions, and no more. 
It was because of those legislative restrictions that the creation of the Arica y Parinacota region took 
several years, and it even served as an argument to modify the constitution and the electoral system. 
In 2000, during the government of Ricardo Lagos, each political coalition introduced through the 
Senate a major legislative motion to amend the Constitution. The reform considered the 
modification of the article No. 45, which mentioned the number of region. After five years of 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
118 “Yo creo que también [los avances] tiene[n] que tener sintonía con el proceso que está viviendo el país, por ejemplo, el 
hecho de la descentralización. Para nosotros, como Aymara, si Arica e Iquique se dividen en regiones, para nosotros nos 
posibilita una realidad de acceder al poder, de tener un parlamentario, un senador y diputado aymara, porque la realidad nos 
permite así. Y también tener acceso a lo que es el gobierno regional y el gobierno provincial.” 
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legislative discussion, the constitutional reform passed the parliament and the president signed in 
2005119. In October of that year, the government submitted bills to create two new regions: “Arica 
y Parinacota” and “Los Rios”. The passing of these bills into law took place during the first 
administration of Michele Bachelet (2006-2010), who travelled to Arica in March 2007120 to sign 
the law before numerous political and social groups and to visit to the Indigenous communities in 
the highlands. However, the congress created the region with a political disadvantage in 
comparison to the others. The new region had representation only in the House of 
Representatives: a position in the Senate was not possible until the creation of electoral 
circumscription in the Constitutional Organic Law on Popular Voting and Scrutiny (Electoral 
Law). Then, a law121 enacted in 2015 changed the voting system in order to create the electoral 
circumscription for Arica y Parinacota. It is important to mention that on two occasions the 
parliament rejected the creation of this electoral circumscription in December 2008 and August 
2010, in order to push for major changes in the electoral system. Even though the government 
created the region without special measure for Indigenous people, their leaders expected more 
opportunities of participation in the local governance. 
After the enactment of this law, Bachelet designed a presidential delegate in charge of setting the 
State institution at the regional level. This process coincided with the definition of a new agenda 
for the Indigenous communities known as “Nuevos Ejes de la Política Indígena” in April 2007. In this 
context, the CONADI’s National Director met with the presidential delegate to discuss the 
consideration of the national agenda for the Indigenous Peoples in the new region (Meza, 2007). 
His goal was to increase the territorial presence by establishing two liaison offices in pueblos del 
interior in addition to the regional directorate and to include local cultural identity in the Regional 
Development Strategy. However, the only measure achieved in this area was the implementation 
of the Alto Andino (ADI) created in 2004. 
As a way to localise public investment in the communities, the Indigenous Law (1993) also allowed 
the definition of geographical areas in which the State implemented a collaborative governance. It 
meant the creation of an executive council in each ADI integrated by local authorities and 
Indigenous community representatives. This public-private entity produced a new form of political 
participation and the emergence of new leaders. In the case of Aymara communities, President 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
119 Law No. 20050, Reforma Constitucional que introduce diversas modificaciones a la Constitución Política de la República”, 
Ministry General Secretariat of the Presidency, August 26th 2005. 
120 Law No. 20175, “Crea la XV región de Arica y Parinacota y la provincial del Tamarugal en la región de Tarapacá”, Ministry 
of Home Affairs, April 11th 2007. 
121 Law No. 20840, “Sustituye el sistema electoral binominal por uno de carácter proporcional inclusivo y fortalece la 
representatividad del congreso nacional”, Ministry of Home Affairs, May 5th 2015. 
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Ricardo Lagos created, in 2004, the “Alto Andino Arica-Parinacota” ADI in the comunas of Camarones, 
Putre and General Lagos. Conflicts over the establishment of protected areas in the highlands 
postponed its implementation. Specifically, Aymara people, who have land titles and are organised 
as the “Asociación Gremial de Propietarios Andinos”, sought to sue the State in international courts, 
because the protected areas were their private properties. In 2008, authorities in the new region 
achieved an agreement with the Indigenous communities. Thus, the Aymara’s ancestral land was 
limited, and divided into nine ecological zones from which communities elected representatives to 
participate in the ADI’s executive council. Since its launch, the ADI co-exists with other modes 
of organisation created autonomously by the Aymara communities in the first years of the 
Indigenous Law (1993). 
In 1997, the Aymara People decided to create the Consejo Nacional Aymara de mallkus y t’allas 
(Aymara National Council of mallkus and t’allas, CNA), which used the third-level administrative 
division as a way to define the territorial representation. Thus, each rural comuna (Putre, Camarones 
and General Lagos) has a representative, while Arica elects two representatives, one for the rural area 
and another for the urban area. As an autonomous organisation, the election of representatives 
depends only on the Aymara organisations in the territorial division. CNA representatives for rural 
comunas participate in the ADI’s executive council. Hence, the ADI has gathered the representative 
leaders elected in different instances to address a range of economic and social problems through 
participating in the decision of public investment. It represented an attempt to define a new vertical 
layer as a space of negotiation and non-hierarchical exchange (Kokx and van Kempen (2010).  
The ADI’s Executive Council hold periodical meetings to define a local agenda of development 
projects and where representatives bring the demands of Indigenous communities to local 
authorities. This new leadership redefined the structure of power and knowledge in the Indigenous 
organisations, in particular, those that are in the highlands due to the partial absence of the State. 
The institutional development seemed to follow a reasonable evolution until the centre-left 
coalition lost the presidential elections in January 2010. In this regard, programmatic changes can 
undermine collaborative governance (Gash, 2016) and intra-community relationships between 
institutions (Torfing et al., 2012). Hence, under Piñera presidency (2010-2014), the approach 
towards Indigenous Peoples shifted, in the case of the region, the CONADI marginalised the ADI 
from the definition of local policies and programmes. For instance, the government initiative 
known as the PIRDT prioritised the public investment in the rural comunas with limited 
participation of Aymara representatives. Due to the institutional marginalisation of the ADI, a 
group of ADI representatives demanded the resignation of CONADI’s regional director (Rivera, 
2011). At this particular moment, a woman occupied the position of regional director for the first 
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time, and most people opposed to her were men. In this context, an Indigenous organisation that 
gathered Aymara, Mapuche and Quechua women known as the “Coordinadora de Mujeres de Pueblos 
Originarios de Arica y Parinacota” made a public statement to support the administration of the 
regional director (Noriega, 2011). In this statement, they mentioned: 
“[…] under her leadership spaces have been opened where indigenous people in the 
area can be included and work on matters concerning our participatory activities, since 
we were not heard before, nor less called to collaborate in the issues that concern us. 
However, we have now been given some space for economic, political and social 
training, as well as participation in the preparation of the International Congress of 
Indigenous Women. We also value the willingness to listen to our requirements, so for 
the first time the creation of the Indigenous Women's Unit, a space that has long been 
demanded by the indigenous women of the region, is realized for the first time in this 
administration.”122 
Coordinadora de Mujeres de Pueblos Originarios Arica y Parinacota, August 16th 2011 
The “Coordinadora” that emerged during the presidency of Sebastian Piñera (2010-2014) with the 
support of the CONADI and the National Office of Women’s Affairs recognised through this 
statement a change in the initiatives for Indigenous women. In particular, the regional office 
allocated resources for studying the participation of the women in the mechanism of 
representation in 2012, and then agreed to the formulation of an agenda for Indigenous women 
in 2013. Currently, the regional director and a significant part of Aymara representatives are 
women. In this context, Mukhopadhyay recognises that the gender mainstreaming in terms of 
equality practices “can be achieved solely by increasing the number of women within 
organisations” (2016, p. 83). 
Finally, the second presidency of Michelle Bachelet (2014-2018) saw the reactivation of the ADI, 
which until now has promoted the interaction between government agencies and Aymara 
organisations. In addition, ADI representatives participate in other space of negotiation, for 
instance, the process of Indigenous consultation. Hence, not only the creation of the ADI 
contributed the reorganisation of Indigenous Peoples and communities, but also its operation as 
an intermediate layer of governance is currently a political space used by Indigenous women. 
Indigenous women’s participation and leadership was an important factor in the interaction 
between the State institutions and Aymara communities, as I will explain in the next chapter.  
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
122 “[…] bajo su dirección se han abierto espacios donde los indígenas de la zona podemos ser parte y trabajar en lo que atañe 
a nuestras actividades de participación, ya que anteriormente no fuimos escuchadas, ni menos convocadas a colaborar en los 
temas que nos conciernen. Sin embargo, actualmente se nos han generado ciertos espacios para capacitaciones económicas, 
políticas y sociales, así como la participación en la preparación del Congreso Internacional de la Mujer Indígena. También 
valoramos la voluntad de escuchar nuestros requerimientos, tal es así que por primera vez se concreta en esta administración, 
la creación de la Unidad de la Mujer Indígena, un espacio que hace mucho tiempo era demandado por las mujeres indígenas 
de la región.” 
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5.4  Conclusion 
In this chapter, I analysed the incorporation of Indigenous people as political actors after the return 
to democracy. The new context of democracy was one in which the Indigenous Law (1993) 
stabilised the interaction between Indigenous people and government authorities. As a result, 
Indigenous people not only emerged as a category in the national legal framework, but also found 
that political institutions involved them in development policy. From this position, local 
Indigenous people (re)interpreted their history within the new institutional paradigm, giving rise 
to new discourses. The absence of conflicts or tensions in this process suggests that Aymara people 
understood the dynamic of development policies, and this was rooted in their previous experience 
of the JAA and the Andean Plan. In this space, a group of Aymara people gained authority and 
power, and in the course of their empowerment they developed new narratives that moved the 
central focus of Indigenous and highland issues from the pueblos del interior to Arica, and thus from 
traditional communities to urban organisations. This institutional evolution has led government 
authorities and Aymara dominant groups to work together to legitimise development decisions. 
After the regionalisation, political projects from local and national spheres have sought to redefine 
institutions and governance. Indigenous people’ interests were affected by the ways the Indigenous 
Law (1993) framed both institutional development and defined solutions for economic problems. 
In this context, Aymara Peoples’ needs are marginal in comparison to the Mapuche communities’ 
struggles. Most Indigenous struggles in the Arica y Parinacota region have been occasional and 
related to the exploitation of natural resources, which is not a natural political environment for 
leaders that emerged through institutional arrangements. In addition, legal changes relied on the 
agreement of two political coalitions that dominate the parliament, where Indigenous people do 
not have participation. In order to maintain power, the participation of Indigenous representatives 
promoted or diffused notions about their identity, culture and history. 
Although the relationship between Indigenous communities and government agencies is 
sometimes perceived as a conflictual one, Indigenous people in the borderlands have acted 
individually and collectively in strategic ways that ensured their inclusion and advancement in the 
national development agenda. The demands for self-determination and self-governance that could 
be related to the notion of a separated society (Reilly, 2006) have been marginalised. In this sense, 
the integration of Indigenous people has implied not only the changes in discourses and practices, 
but also the establishment of more dynamic relationships. Development projects not only vitalise 
the institutional environment, but also define new relationships. In this regard, Hale (2004) argues 
that small Indigenous elites are able to take advantage of interactions with the State, arguing that 
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they represent a majority. Therefore, I consider that in the local fragmentation of the Aymara 
People, certain leaders understood their capacity to act politically and attempted to exert influence 
on the imposition of structure to meet a set of individual and collective interests. 
For the dominant Aymara groups, the interaction with governments was meant to create narratives 
that would legitimise power relations and define institutional arrangements. In the context of the 
Verdad Histórica y Nuevo Trato con Los Pueblos Indígenas Commission, Aymara people attempted to 
focus on the State’s attention on the chilenización as the main issue. Particularly, this period was re-
conceptualised as desaymarización, which emphasise the loss of Indigenous identity rather the 
imposition of a nationality. Thus, Aymara organisations argue their demands considering two 
historical events: one the Spanish invasion and the chilenización period. Some Indigenous 
representatives even talk about a second chilenización during the military regime (1973-1990). The 
local and national narratives gain importance, because, as Van Assche, Beunen, and Duineveld 
(2015) argue, what or who are recognised as actors or potential actor by the State is something that 
relies on the discourses of existing actors who are in positions of power. When the government 
engaged with the testimony provided by Indigenous people, it reprioritised not only issues, but 
also memories, which served as argumentative supports for the creation of development 
institutions. 
Additionally, multi-level governance allows for the recognition of the interactions between 
different layers. As “governance is politics, not bureaucratic or technocratic manoeuvring” (Corry, 
2013, p. 169), the State has been able to re-interpret Indigenous territory so as to install a 
collaborative space of governance. Even though government sees the ADI as a space in which to 
negotiate development initiatives, there remains a political inequality between Indigenous 
representatives and national/regional authorities. It is necessary to recognise that representatives 
or community leaders emerged from the institutional structures, and not as a result of cultural 
tradition. In this context, other social processes were involved in the definition of a new 
governance system. Although the governance seems to be depoliticised when it considers only the 
discourses of elites and excludes other interests (Offe, 2009), the dialectical relation between 
politicisation and the de-politicisation (Griggs & Howarth, 2016) contributes to the elaboration of 
new narratives and leaderships of contestation. One example of these new narratives has been the 
emergence of the Indigenous women as political subjects that gradually have taken part in decisions 
about the Aymara organisations.  
In the next chapter, I explore the intersection between development and specific inequalities such 
as those involved in spatial patterns, indigeneity, and gender. Institutional development has 
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involved the recognition of non-economic inequalities in policy thinking, and this has produced a 
diversification of Indigenous leadership. In this context, Indigenous leaders, activists, and people 
have adjusted their history and memories in order to achieve certain collective development goals. 
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Chapter 6   
Discourses and Structures at an Intersected Development 
6.1  Introduction 
As discussed in previous chapters, for almost a quarter-century, Indigenous Law (1993) has been 
the main framework through which Indigenous people have been articulating discourses and 
practices that exist between them and government authorities. This legal guideline took into 
account, for the first time, Aymara people and communities, in contrast to the case of Mapuche 
people, whose were covered under earlier regulations such as the Decree No. 56 (1953) and Law 
No. 17729 (1972) (Vergara et al., 2005). The Indigenous Law (1993) was a milestone in the rise of 
Indigenous politics in Chile, because the leaders and activists from the Mapuche, Aymara, and 
Rapa Nui Peoples had worked with political parties and national authorities to introduce it. Since 
then, there has been no other socio-political movement that has negotiated with government on 
an equal footing. The Indigenous Law (1993), however, stratified and hierarchized Indigenous 
people throughout Chile for a second time, following the first occasion on which stratification and 
hierarchisation occurred through their division in regions, provinces and comunas. In the new 
institutional structure, Indigenous organisations emerged politically through the activities of the 
dirigencia Indígena (Indigenous organisations representative). They articulated the discourses and 
practices of their organisations with those of governments, the latter taking the form of ever-
evolving interests materialised as structural reforms.  
The goal of this chapter is to analyse the articulation between Indigenous representatives and the 
structural reforms derived from government policy agendas for Indigenous development across 
the sub-national and national levels. In this regard, according to Ascher, Brewer, Cheema, and 
Heffron (2016, p. 76), the current development period emphasises the link between poverty 
alleviation and democratic governance, a linkage that encompasses the participation of 
heterogeneous actors. The reflection of national authorities on Indigenous development has 
created opportunities to identify specific disparities, which institutions prioritise and attempt to 
address by formulating specific programmes. The reduction of economic and non-economic 
inequalities requires an understanding of the public reasoning that defines what is considered 
sufficient to achieve full equality within the context of each community and in accordance with 
international standards (Drydyk, 2016). In particular, Chile modified its institutional structure in 
order to adjust the Indigenous development agenda, with the requirement defined not only by 
Indigenous people, but also by international organisations. However, public initiatives have tended 
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to be assimilated into conventional views of development (Merino, 2016), based on the target of 
wealth redistribution and carried out from a technocratic, managerial and apolitical standpoint.  
In Chile, at sub-national scale, local authorities have strengthened the relationship with the dirigencia 
Indígena, which is relevant to the ILO Convention No. 169, especially that part of the convention 
that insists upon the participation in decision-making of Indigenous people and organisations. For 
governments, Indigenous representatives are spokespersons on the needs of organisations, who 
also, and at the same time, contribute to the legitimation of sub-national development discourses 
and practices. In this context, the Aymara organisations have established their own ways of 
negotiating with authorities. In comparison to the scholarly work about Mapuche organisations, 
Aymara organisation has been a topic for only a few researchers, such as, among others, Garcia 
Traba (1997), Gundermann K. (2001), and Poblete Tapia (2010). These writers have described the 
Aymara organisations, but have not understood the interaction of public and hidden transcripts 
that produce coherent policies and programmes (Yarrow & Venkatesan, 2012). Thus, in same way 
that Indigenous issues modify the national development agenda, other non-economic factors have 
intersected Indigenous policy. In this context, it is necessary to develop more insights into the 
ways in which the Indigenous organisations and institutions have interacted with each other. These 
insights will have to be framed within the introduction of new approaches that recognise the role 
of spatial, ethnic and gender inequalities. Through such a new approach, we can better understand 
the political inequalities and alternatives that are produced in development processes (Ziai, 2015a).  
In this context, social and political changes have led the current leaders to adjust the social memory 
of life in highland communities to contemporary collective interests. Thus, dirigencia Indígena in their 
discourses connect the past, understood from resistance and oppression in historical periods, with 
the present based on development interests. To analyse this process, I combine content analysis 
with institutionalism in order to describe the structural changes and illustrate the response of 
Indigenous representatives toward government decisions.  
This chapter, in its first part, discusses the government measures implemented in order to 
encourage development at the sub-regional level. In comparison with the rest of the north, the 
Arica y Parinacota region does not depend on mining by which has developed a different economic, 
social and political context. In particular, spatial disparities determine the formation of Indigenous 
organisations. Then, the chapter analyses the mainstreaming of Indigenous issues that produced 
the institutionalisation of a multicultural approach in Chile. In this case, the institutional 
development not only relocated, but also strengthened, Indigenous representation and leadership 
in the city. In its final section, this chapter describes the policy of gender mainstreaming that 
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encouraged the emergence of Indigenous women’s organisations, as well as a new Indigenous 
leadership class based on Indigenous women. Later on, I will discuss about how, for women, 
individual and collective memory has been relevant to their leadership styles and relationships with 
government bodies. 
6.2  Locating the Development in Borderland 
At the sub-national scale, Arica is economically a hub of railway, marine and road transportation, 
which has encouraged the influx of diverse people and cultures into the area. In this context, waves 
of immigrants populated Arica and other cities in the Atacama desert region (Tapia Ladino, 2012). 
Particularly, the local society in the northern cities is made up of immigrants from other Chilean 
cities, neighbouring and European countries (González Miranda, 2009); African-American slaves 
(Duconge & Lube Guizardi, 2014); and the descendants of all these groups. Given such diversity, 
Arica has developed its own identity called ‘Ariqueña’, that emerged, above all of the sense of 
belonging to the place, which is constantly in negotiation with the national identity, values and 
norms. The Aymara identity appears as a spatial expression of the territoriality of the pueblos del 
interior who relocated to the city. This is evident when people socially self-identify as being Aymara, 
because when they do so, (as I observed in my fieldwork) they usually mention the name of the 
pueblo del interior where their family came from. The current socio-political structure of 
Aymara/Indigenous people can be understood from the spatial situation of Arica in relation to 
Chile and highland villages. 
6.2.1 The discontinuous spatial development  
Chile is economically, politically and spatially concentrated around Santiago, which entails a 
process of peripheralisation in some regions such as the region of Arica y Parinacota. Although the 
distance between both cities123 can, by itself, explain this peripheral condition, other factors 
characterise the spatial inequality such as those that Kühn (2015, p. 369) itemizes from a structural 
perspective: economic polarisation, social inequality and political power. He concludes that the 
peripheralisation is a multidimensional process based on the downgrading of some socio-spatial 
units in relation to others. In this regard, as mentioned in a previous chapter, between 1930 and 
1974 Arica y Parinacota was a Department (second-level administrative unit) administratively and 
politically subordinated to the Province of Tarapacá. This involved an administrative dependence 
intended as a means to stabilise and territorialise the State power, but which competed against the 
formation of local identities that appeared not only in comparison with persons, but also in relation 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
123 The straight line distance from Arica to Santiago, La Paz and Lima are 1,663.24 km, 321.29 km and 1,017.03 respectively. 
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to locations. This is important because place-based identity (urban identity, regional identity, etc.) 
can be as important for Indigenous people as the Indigeneity is and has been. Thorp and Paredes 
(2010), in their studies of highland Indigenous people in Peru, affirm that in the Peruvian case the 
process of self-identification depended significantly on regional and Indigenous identities. By 
considering the relation between identity and discourse, people have the possibility to produce or 
emphasise the peripheralisation of Arica or the highlands through communicative discourses 
(Meyer & Miggelbrink, 2013). For social movements and activism in Arica, the inequalities 
generated by peripheralisation are translated into ‘abandonment’ as an easy-to-understand issue. 
Thus, abandonment is a concept that mobilises local people in the borderland, and which was 
discursively reaffirmed after that the dictatorship decided to replace the JAA by a policy that 
combined regionalisation and militarisation. Contrary to this local notion, the regionalisation law 
emphasised that the new administrative division was aimed at the national integration through 
development as main goal. The regulation mentions: 
“An equality between the exploitation of natural resources, the geographic distribution 
of population and the national security, so that the establishment of basis for a more 
rational development in all the regions in the national territory” 
Decree No. 573, “Estatuto del Gobierno y Administración Interiores del Estado, July 
1974. 
However, the closure of the JAA and the militarisation of the borderland excluded Arica y Parinacota 
from the national development agenda. Peripheralisation through political rather than cultural 
decisions provoked the loss of power and participation (Berndt & Colini, 2013). In this regard, 
Fleury-Bahi and Ndobo highlight that “individuals can be assumed to feel included or excluded 
according to the condition of their places of residence” (2017, p. 330). Social and political groups 
accuse the State of abandoning Arica and thus, in March 2012, they protested by ‘the 39 years of 
abandonment by the State’ in the city carrying black flags as a sign of separation from Chile124. The 
abandonment discourse temporally started with the end of the JAA. Therefore, policymakers 
attempted to address the spatial disadvantages of Arica, because social movements in the 
borderland based on a distinctive regional identity might represent a threat to the national 
sovereignty (Mulcahy, 2017, p. 144). In this region, the government’s implementation of its 
decision can be understood in two stages. In the first stage, certain measures were aimed at 
reducing the economic disparities in relation to Iquique and particularly its free economic zone 
installed since 1975. President Patricio Aylwin (1990-1994) extended the industrial free zone to 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
124 This social movement in the borderland is not new, because in the 1930s, according to Veyl Ahumada (2015), there were 
different movements that demanded solutions from government such as the Comité Pro-Defensa Proletaria (1931), La Liga 
de Arrendatarios (1931), Comité Pro-Defensa de la Crisis (1931), Comité Arica Pro-Puerto Libre (1933). 
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Arica. Both Presidents Eduardo Frei Ruiz-Tagle (1994-2000) and Ricardo Lagos (2000-2006), as I 
mentioned in the previous chapter, created tax incentives through the Ley Arica I (1995) and Ley 
Arica II (2000), and also conducted development through the creation of the CORDAP. Under 
this approach, institutions play a major role in the distribution of power and resources (Henderson, 
2002). During Bachelet’s first administration (2006-2010), as a part of the national programme 
supported by IDB’s fund125, an Agencia Regional de Desarrollo Productivo (Agency for Productive 
Development, ARDP) was implemented in Arica. The ARDP received local and national funds 
and was prioritised to the detriment of CORDAP’s needs. It fostered the development of 
agriculture, logistics, and tourism, with the latter area including the Indigenous territory and 
culture. Most of these measures had less impact on the economic situation, which generated a 
change in the approach of government to address the situation of Arica. 
The second stage was characterised by increasing of public expenditure. The first year of Piñera 
administration (2010-2014) established a master plan called “Plan Arica” that rested on six areas: 
employment and productive development, public safety and border control, infrastructure, health 
and environment, education, and poverty reduction. In the case of the Aymara territory, 
infrastructure emerged as the most important concern, through the reactivation of the Arica-La 
Paz railway, the building of water infrastructure, and the renewed maintenance of the international 
Arica-Chungara highway (Gobierno de Chile, 2014). At the same time, border control was 
translated into an agenda to combat drug trafficking, contraband smuggling, and illicit flows of 
people, something which increased the control of the central government over the border (García 
Pinzón, 2015). Furthermore, the authority planned the exploitation of deep subterranean wells in 
the watershed of the Lauca River that operated a conflict between 2000 and 2005 (Larraín & Poo, 
2010, p. 56) and the revocation of rules imposed to safeguard the Lauca National Park created in 
1965126. Representatives of Indigenous organisations rejected these measures, citing their rights as 
defined by the ILO Convention No. 169 (Porras, 2010). Later, during Bachelet’s second term 
(2010-2014), Arica y Parinacota was declared an extreme zone127. Under this categorisation, the 
government designed a 6-year programme called Plan Especial de Desarrollo para Zonas Extremas 
(Special Development Plan for Extreme Areas128, PEDZE). Similar to the Plan Arica, the PEDZE 
was a portfolio of new and recycled projects of which few were located in the highlands. It aimed 
to provide electricity and drinking water to certain pueblos del interior. To legitimise the PEDZE’s 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
125 Project CH-L1019 “Regional Productive Development Agencies 2007-2012”, approved in December 18th 2006. 
126 Decree No 284, “Declara reserva forestal los terrenos fiscales que indican”, Ministry of Agriculture, April 20th 1965. 
127 Decree No 1233, “Establece Plan Especial de Desarrollo de la región de Arica y Parinacota”, Ministry of Home Affairs, 
June 16th 2014. 
128 This term – ‘zonas extremas’ or ‘extreme areas’, is a term created by the Chilean government to denote remote areas very 
far from the capital. 
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initiatives before local civic organisations, the government created a Comisión Asesora del PEDZE 
(PEDZE’s advisory committee)129, whose members were political authorities and representatives 
of organisations in which Indigenous people were involved. A study has confirmed that as a result 
of these policies, public investment doubled the contribution of the region to the GDP in the 
period 2010-2013 (Pontificia Universidad Católica de Valparaíso, 2015). Thus, these policies have 
aimed at establishing a notion of development associated with “the ability of Nation-States to raise 
their citizens’ material living standards through economic growth strategies” (Connell & Corbett, 
2016, p. 583).  
The attempts to improve living conditions in Arica created another spatial inequality in relation to 
the highland villages. In this case, the difference between rural and urban areas was significant, 
which define the subject formation process as well as the spatial orders of inclusion and exclusion 
(Valentine, 2007). In economic terms, Arica y Parinacota’s rural area has the highest rate of poverty 
among all regions (Fundación Superación de la Pobreza, 2016, p. 13). Therefore, urban 
development, in part, contributed to growing feelings of exclusion among highland Indigenous 
people. Thus, the discourses of abandonment and exclusion referred to the national and regional 
spatial disparity. Aymara people, politically-active, responded to these spatial inequalities by 
creating organisations (see chapter 3) that became their representatives on the front line where 
they stood before government bodies. 
6.2.2 The Indigenous reorganisation in spatial disparities 
It is not easy to find Indigenous representatives or ‘dirigentes Indígenas’ in the city, but they are visible 
in government ceremonies organised by CONADI and other government agencies, which is what 
enabled me to make contact with those who could help me comprehend the tangled network of 
Indigenous organisation. Through my fieldwork I realised that local authorities required the 
presence of ‘dirigentes’ to legitimate their activities. Although government and Indigenous people 
seem to be separated, they build bridges of understanding through the creation of organisations. 
Up to 2016, in Arica y Parinacota, Indigenous people have established about 265 Indigenous 
organisations in accordance with the Indigenous Law (1993), and an unknown number of other 
organisations under other regulations (see chapter 3). These organisations are the heirs of a 
tradition that has evolved from highland communities, which were particularly strengthened in the 
JAA and Andean Plan period (1958-1976).  
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
129 An innovation in the PEDZE was the incorporation of civil society through an advisory committee that incorporates 46 
representatives of government institutions, non-governmental organisations, civil organisations and rural territories. 
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Aymara organisations have evolved towards more institutionalised forms in order to interact with 
the State. In 1968, President Eduardo Frei Montalva (1964-1970) encouraged the creation of 
territorial and functional community organisations by enacting the Law on Community 
Organisations130. Thus, the local authorities encouraged Aymara people to create neighbourhood 
residents’ councils, mothers’ centres and others, which coincided with the operations of the JAA. 
In most pueblos del interior, the JAA’s Andean Plan considered the building of community centres 
for the neighbourhood residents’ councils. In addition, the agrarian reform contributed to the 
running of farmers’ cooperatives by Indigenous people in the highlands and valleys of Arica. 
However, the military regime modified the regulation in 1974131, 1976132 and 1989133, allowing it to 
intervene and reduce the political power of community organisations (Arnold Cathalifaud, 2002). 
During those years, Garcia Traba (1997) states, there emerged a new leadership among the Aymara 
people that, thanks to NGOs134, served to feed the positions in CONADI created in 1993. Before 
the Indigenous Law (1993) was passed, Gundermann K. (2001) recognises that Aymara people 
were particularly organised as religious brotherhoods, sport clubs and centres of highland villages’ 
sons. In 1997, the Eduardo Frei Ruiz-Tagle (1994-2000) government established a new legal 
framework for community organisations that aimed at promoting collective development135. In 
this context, Aymara people (re)founded mainly their organisations under the Indigenous Law No. 
19253 of 1993 and the Law on community organisations No. 19418 of 1995. However, the 
establishment of organisations in order to address different issues continued. As results of 
environmental and political problems, Poblete Tapia (2010) identifies that Aymara people created 
autonomous and non-registered organisations such as the Consejo Nacional Aymara de Mallkus y 
T’allas, Asociación de Propietarios de Parinacota and Comisión Aymara de Defensa del Medio Ambiente en 
Arica y Parinacota. In addition, Indigenous families with titles over the highlands during the 
annexation of Chile created ‘territorial successions’136. By contrast, there are family-based 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
130 Law No 16880, “Organizaciones Comunitarias”, Ministry of Home Affairs, July 19th 1968.  
131 Law No 349, “Prorroga Mandato de Directivas de Juntas de Vecinos y Otras Organizaciones”, Ministry of Home Affairs, 
March 4th 1974.  
132 Law No 1623, “Modifica Decreto Ley No. 349, de 1974, que Prorroga el Mandato de las Directivas de Juntas de Vecinos 
y Otras Organizaciones Comunitarias”, December 15th 1976. 
133 Law No 18893, “Ley sobre Organizaciones Comunitarias Territoriales y Funcionales”, Ministry of Home Affairs, 
December 26th 1989. 
134 In the former region of Tarapacá, there were numerous NGO’s, among them, it is possible to highlight the work of the 
Taller de Estudios Regionales (TER), Centro de Investigaciones de la Realidad del Norte (CIREN), Centro de Estudios de la 
Realidad del Norte (CREAR) and Taller de Estudios Aymara (TEA). Most of these ONGs had different source of funding. 
For instance, the TER obtained funds from the Inter American Foundation, Economic European Community, Terra Nuova 
from Italy, national institutions (INDAP, FOSIS, CEPI and MINSAL) (Garcia Traba, 1997, pp. 228-229) 
135 Law No 19418, “Establece Normas sobre Junta de Vecinos y Demás Organizaciones Comunitarias”, Ministry of Home 
Affairs, September 25th 1995. 
136 The territorial successions (succesiones territoriales) were groups of people that held titles of property in the highlands. 
Some of them are recognised by the Article No 7 of the 1929 Treaty of Lima: The governments of Chile and Peru have to 
respect the private rights legally acquired over the land that are in their respective sovereignties. The most important is the 
Juan de Dios Aranda that have more than 30,000 has and about 260 members. 
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organisations, which are not formalised under any legal system. Therefore, the re-organisations of 
Indigenous people aimed at their participation in the national development policy in order to 
reduce the economic and spatial disparities between Arica and the highland villages. 
To understand Indigenous organisations, it is necessary to know the position that their 
representative hold in the local and national development contexts. As I mentioned, the 
Indigenous Law does regulate the participation in Indigenous association and communities, but 
not their representation. In the next quotation, a rural Aymara representative describes the goals 
of all organisations in which she participates. 
“My role is to represent and be a voice among the organisation, members and 
authorities, […] for example, the 'Aymara National Council' is an organisation, more 
related to the issue of public policy, that promotes the development of the territory 
which I represent […]. The ‘Indigenous community’ is a more territorial issue, which 
has to do with culture, with territorial problems, with more focused demands in the 
territory itself. The 'Aymara Development Center' is a more general unit which is at a 
regional level concerned with issues of propitiation, it is not focused on the demands 
of the territory […] but rather on more general issues, with spaces of participation, 
democracy […] participation in some guidelines provided by the State and 
coordination among organisations in the region.”137 
Indigenous Representative, female, rural 
This description allows us to understand Indigenous organisations as anchors between the culture 
of Aymara people and interests of government agencies within an ever-changing institutional 
environment. Each community has different bargaining powers that depend on not only the legal 
condition, but also the political capacity of members. The two-tier representation scheme is based, 
on the one hand, on communities and associations and, on the other hand, on the CNA, Alto 
Andino ADI and other supra-organisations. In the highest level, the territorial representations are 
overlapping. According to interviewees, the CONADI has strengthened the ADI representatives 
rather than those of the CNA, the only Aymara autonomous organisation.  
After the enactment of the Indigenous Law (1993), CONADI promoted not only Indigenous 
identity, but also the creation of organisations, specifically those communities in urban areas. This 
process was undertaken despite the fact that both Indigenous and non-Indigenous people were 
already organised together in neighbourhood councils and mothers’ centres. The reorganisation 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
137 “[mi función es] hacer la representación y portavoz entre la organización, los socios y las autoridades […] por ejemplo, el 
‘Consejo Nacional Aymara’ es una organización que se relaciona más con el tema de política públicas que propicia el 
desarrollo del territorio que uno representa […]. La ‘comunidad indígena’ es un tema más territorial, que tiene que ver con la 
cultura, con los problemas territoriales, demandas más focalizadas en el territorio. El ‘Centro de Desarrollo Aymara’ es más 
general que tiene que ver a nivel de la región con temas de propiciar, no está focalizado en las demandas del territorio […] 
sino más bien en temas más generales, con espacios de participación, propiciar la democracia […] la participación en algunos 
lineamientos que entrega el Estado y de coordinación entre las organizaciones en la región.”  
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represented a dilemma for Indigenous people. In the next quote, a rural Aymara representative 
explains the reasons why she chose to participate in the new community, while her father decided 
to not take part. 
“The law was created, and new changes came for the village. So in the village, my dad 
did not like to be a leader, but he saw incidents in the village that he did not agree with, 
because he became a bit cumbersome with the issue that they did not have a formal 
organisation that is called indigenous community, for him this word didn’t exist, it was 
only the village. These are my village and we all understand ourselves as head of the 
village who obey the elders and make meetings between them […], this type of 
organisation was mandatory to them. When they passed away, the grandparents, and 
this change of law came, my father did not […] want to join the indigenous community 
because he said: ‘why do we have to be bound by a law, to be subjected, then they will 
dominate us, we're going to have to listen to everything they say, I don’t agree with 
that’. And since I was over 18, I said 'I' do agree, I will join that because I don’t want 
to remain [voiceless] and I won’t know anything. I am going to join’ Then I joined to 
constitute it, even though I did not understand much of it. But the situation that 
occurred in my village just happened at the precise moment that there was a problem. 
[…] the problem was that the waters of the community were not registered […], but 
the moment came when this back and forth of the community depopulated completely 
[the village]”138 
Indigenous Representative, female, rural 
The excerpt suggests that Indigenous people chose to create communities because of the fear of 
being excluded from matters relating to their pueblos del interior. In addition, this representative 
confirms that there were previous forms of organisations by village in the highlands, which elder 
Indigenous people had led and which had remained in existence until those had passed away. The 
leadership style of Indigenous elders, which was based on community values (e.g. solidary, 
reciprocity and respect to nature) today appears as a part of the essentialist discourse about the 
highland communities of the past. In addition, interviewees mentioned that the creation of 
Indigenous communities occurred, despite the depopulation and abandonment of highland 
villages. Indigenous people understood that community recognised by the Indigenous Law (1993) 
became a legal mechanism to maintain control over their traditional lands and natural resources in 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
138 “Se creó la ley, y se venían nuevos cambios para el pueblo. Entonces, en el pueblo, […] mi papá no le gustaba ser dirigente, 
pero se veían situaciones en el pueblo que él no quedaba conforme, porque se tornaba situaciones un poco engorrosas con el 
tema de que ellos no existía una organización formal que dijera comunidad indígena, para él no existía esa palabra, él era de 
pueblo solamente. Este es mi pueblo y todos nos entendemos como una encabeza del pueblo que se obedece al mayor y se 
hacían reuniones entre ellos […], el modo de organización era ley para ellos. Cuando ya ellos fallecieron, los abuelos, y llego 
este cambio de ley entonces mi papa no quiso […] entrar a la comunidad indígena porque dijo: ‘porque tenemos que amarrarnos 
a una ley, estar bajo sujeto, después ellos nos van dominar, más adelante vamos a tener que hacerle caso a todo lo que digan, 
no estoy conforme’. Y como yo tenía más de 18 años, yo dije: ‘sí estoy conforme, voy a entrar a eso porque si no voy a quedar 
nula y tampoco voy a saber nada. Yo voy a entra’ Y entré para constituirla, aunque no entendía el tema mucho. Pero la situación 
que se dio en mi pueblo justamente se dio en el momento propicio de que había un problema. […] ese problema fue que las 
aguas de la comunidad no estaban inscritas […] , pero llego el momento que en este ir y venir de la comunidad quedó 
despoblado completamente [el pueblo]”. 
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a time of considerable rural-to-urban migration. In particular, few highland villages meet the legal 
requirement to create a neighbourhood council, which is to gather at least 50 people in comunas 
with less than 10,000 inhabitants. Therefore, the migration represented an issue for organisational 
practices. 
Despite population concentration in Arica, certain villages have remained active in the highlands. 
In the case of these villages, neighbourhood councils are more viable mechanisms of 
representation of Indigenous people, because they can interact directly with the municipality. In 
comparison, both the regional government and the CONADI are limited considering the 
dispersion of highland villages. Although the neighbourhood councils are not a traditional 
Indigenous community, they have promoted community practices based on Indigenous culture 
such as Andean religious rituals and collective labour to help communities. In that sense, the 
concept of identity that has emerged among Indigenous people conceives them as citizens, and is 
combined with the notion of neighbours. I noted this when I had the opportunity to travel to 
Putre, the biggest villages in the highlands, and met with a neighbourhood council’s representative. 
As a rural Aymara person, he had another perspective on his role in the Indigenous organisations 
in which representatives have to respect the Aymara culture.  
“Before assuming the position of the neighborhood committee, in one of the meetings, 
many years ago, I do not remember what year, […] at that time and there I saw a kind 
of behavior that was not the best, directed at our people, coming from the leaders that 
were there, in a very, how to say, very dictating way, and everyone was frightened and 
that is what struck me most, not allowing that, because we as neighbors were accepting 
[this kind of behavior] of these people who are a little older than me, […] but younger 
than my father, this struck me deeply, in the sense that I could not tolerate and accept 
this behavior of these leaders towards our community.”139 
Indigenous Representative, male, rural 
In this case, he took on the role of representative in order to maintain those Aymara practices and 
cultural values that are opposed to authoritarian leadership styles, something which is not (he 
implies) part of the highland communities’ culture. In his narrative, he decided to take up the task 
of representation in order to normalise the relationship between the neighbourhood council and 
its members, even though it meant to replace Indigenous elder representatives. In this regard, his 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
139 “Antes de asumir el cargo de junta de vecinos, en una de las reuniones, hace hartos años atrás, no recuerdo que año, […], 
en ese entonces y ahí vi como algunos comportamientos que no fueron los mejores hacia nuestra gente por parte de esos 
dirigentes que estaban ahí, eran tener una forma muy, cómo le dijera, muy dictadora, y todos ahí como atemorizados y eso es 
lo que a mí me llamó más la atención, de no permitir eso que, porque nosotros como vecinos les estábamos aceptando eso a 
esta gente que son un poquito mayor que yo, […] pero menor que mi papa, eso a mí me llamó la atención bastante, en el 
sentido de que no podía yo tolerar y aceptar ese comportamiento de estos dirigentes hacia nuestra comunidad.” 
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lived experience and understanding of highland culture gained importance as a means to legitimise 
Indigenous leadership and the prevailing development programme. 
Even though Aymara people are not living in a dichotomist world (with Indigenous on one side 
and non-Indigenous on the other), organisational representatives tend to emphasise Aymara 
culture as it is understood through the history, memory and lived experience of highland 
communities. The notion of a ‘vivencia comunitaria’ (community-lived experience) has gained power 
as a means to legitimise Indigenous discourses and practices. The following testimony offers a 
view about the value of community lived experience in highland.  
“I disagree with the people who suddenly talk here a lot about 'I am Aymara and I 
want that...', but who do not have the experience. The experience of the People is the 
community, [that] is based on the best for the majority, not on the individuality that 
occurs in the city and in general in the world where we are currently living, that is, the 
fact that the Spaniards have arrived, changed our way of life to some extend to be 
more individualistic, more like family, my family is only what is related by blood, no, 
in villages it is not like that. In the villages, the family [is] constituted by everyone 
inhabiting the area, independent of their consanguinity relationship. […]. At least this 
remains, not exactly until today, but even when I lived there, this type of union was 
maintained, where the whole community was one. Independent of being an owner, 
because people came from other places over the time, and in the end one came to say 
that they also form part of the community because they have lived here for years.”140 
Indigenous Representative, female, rural 
Here, this representative emphasises that traditional community is defined by the relationship of 
different extended families in a pueblo del interior founded on the values of collectivism. Thus, 
community membership is not based on ‘blood’ relationships, but persons’ relationships to a 
determined place. She recognised that Spanish colonisation had, in the past, diluted whatever 
collectivism may have existed in the pueblos del interior, a point which, along with the chilenización, 
was very common in the narrative of those whom I interviewed. The significant point here is that 
this account of history clearly excludes the historical period when Indigenous communities were 
under the sovereignty of Peru. This suggests that Indigenous people construct their history 
comprising the community-lived experience, but according to different forms of emphasis in 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
140 “Yo discrepo con las personas que aquí de repente hablan mucho de que ‘yo soy Aymara y que yo quiero…’, pero no tienen 
la vivencia. La vivencia de los pueblos es la comunidad [que] se basa en lo mejor para la mayoría, no en la individualidad que 
eso se da en la ciudad y en general en digamos en el mundo donde estamos viviendo actualmente, o sea, el hecho que hayan 
llegado digamos los españoles, nos fueron cambiando esa forma de vida de alguna manera de ser más individualista, más como 
familia, mi familia es solamente lo que es sanguíneo, no, en los pueblos no es tan así. En los pueblos, la familia [es] todos los 
que habitan el sector independiente que haya parentesco sanguíneo. […]. Al menos se ha mantenido, no hasta la actualidad 
exacto, pero hasta cuando yo viví se mantenía ese tipo de unión en donde toda la comunidad era uno solo. Independiente de 
ser propietario, porque igual llegaron personas de otros con el tiempo y al final uno llego a estos también son del pueblo porque 
vive años.”  
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regards to these two periods of oppression and resistance. In this context, Indigenous 
representatives have adopted a series of histories, memories and narratives from highland 
communities, which tend to idealise highland life and the symbolic and spiritual relationship that 
is reputed to exist between communities and the natural environment. Contemporary Indigenous 
organisations have stored and reproduced these cultural distinctions, which are derived from 
community-lived experience as it exists in the collective memory. This has had influence in the 
identity formation and development discourses. In particular, representatives of the CNA, the Alto 
Andino ADI and the associations of associations141, articulate the community-lived experience with 
regional political interests. 
As I mentioned in chapter 3, Indigenous Law (1993) provides a legal mechanism for Indigenous 
families to maintain their connection with highland villages from the city. In the urban areas, 
Aymara people have established a new socio-political structure based on, firstly, the (re)creation 
of traditional organisations in different legal framework, secondly, on forms of leadership based 
on cultural values derived from the community-lived experience in highland villages, and finally, 
the use of formal Indigenous organisations as repositories for highland communities’ memories. 
These components have contributed to define a notion of integration between highland 
communities and the city through which Indigenous representatives create narratives to participate 
in government bodies’ decisions. Therefore, to interact with government authorities, Indigenous 
people have used the legal framework for creating organisations, and defined specific discourses, 
which balance the essentialist and constructivist perspectives (Berg-Sørensen, Holtug, & Lippert-
Rasmussen, 2010) with Indigenous identity, culture and needs. 
In this context, regional authorities have promoted Indigenous leadership to deal with the 
fragmentation of Indigenous organisations. The CONADI’s regional agency allocated annually 
part of its public budget to fund Indigenous representatives’ activities such as the ADI’s meetings, 
the territorial assemblies, and so forth. The funding of activities along with participation in 
government activities help to legitimise a determined group of Indigenous representatives as 
intermediaries or interlocutors, a group that constitutes the counterparty that government agencies 
negotiate with so as to address local Indigenous issues. In addition, another factor that enhances 
the degree of unity in Indigenous organisations is the participation of Indigenous people with 
adequate profiles in CONADI and other government bodies. Thus, contemporary organisations 
depend on the government and its institutional reforms. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
141 An association of associations is an Indigenous association recognised by the CONADI that acts in representation of the 
interests of other Indigenous associations. 
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6.3  Mainstreaming Indigenous issues 
Between 1993 and 2001, the Chilean Indigenous policy depended exclusively on CONADI. In 
that year, the government implemented its ‘Orígenes’ programme, funded by the Inter-American 
Development Bank and implemented by the Ministry of Education, Health, and Agriculture 
(Corporación Nacional de Desarrollo Indígena, 2010). This initiative was the first that sought to 
mainstream Indigenous issues into the national institutional structure, but it relied on limited 
financial resources. The development of successive political agendas to address Indigenous issues 
led the government to mainstream Indigenous issues, and this allowed the incorporation of a 
multiculturalist approach into the national institutional environment. 
6.3.1 Institutionalising multiculturalism 
The process of mainstreaming Indigenous issues across government bodies emerged from the 
government reactions to Mapuche social claims, and the adoption of international Indigenous 
rights. In June 2006, Bachelet’s government started a discussion process with about 120 
Indigenous organisations, which was known as “Debate Nacional de los Pueblos Indígenas”, and was 
framed within the “Acuerdo de Nueva Imperial II” (2006). Its results were translated into a five-point 
agenda, the “Nuevos Ejes de la Política Indígena”, in April 2007. It was focused on the political and 
social participation of Indigenous people, recognition of their rights, the specific needs of urban 
Indigenous people and Indigenous women, and on education and culture for Indigenous people. 
Moreover, the government prioritised the constitutional recognition of Indigenous Peoples and 
the ratification of the ILO Convention No. 169. During this process, in January 2008, a police 
officer shot and killed a Mapuche activist, Matías Catrileo, when he participated in the occupation 
of the Santa Margarita ranch in the commune of Vilcun, region of Araucanía. This incident was a 
turning point in the political approach to Indigenous issues (Egaña, 2013). After a cabinet 
reshuffle, the government created the new position, the Presidential Commissioner for Indigenous 
Affairs142, that would coordinate ministries’ actions and (it was hoped) restore the confidence of 
Indigenous organisations in the government.  
In April 2008, the government introduced a political discourse based on multiculturalism, even 
though Chile was one of the last countries in the world to develop an Indigenous policy that 
accorded with international standards (Fuentes, 2013). In this context, the government established 
a political agenda known as Re-conocer: Pacto Social por la Multiculturalidad, which was announced in 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
142 The Presidential Commissioner for Indigenous Affairs was designed in January 2008 and legally recognised by the Decree 
No. 7, Ministry of Planning and Coordination, “Designa Comisionado Presidencial para Asuntos Indígenas, a Don Rodrigo 
Egaña Baraona”, April 25th 2008.  
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the President’s annual parliament speech in March. It used recommendations from the Verdad 
Histórica y Nuevo Trato con los Pueblos Indígenas (2003) and Debate Nacional de los Pueblos Indígenas (2007). 
In August 2009, a month before ILO Convention No. 169 came into force, another Mapuche 
activist, Jaime Mendoza Collio, was murdered in a police operation to end the occupation of 
ancestral land. Due to massive protests, the government created a new role, the Minister-
Coordinator of Indigenous Affairs143 in September. In addition, representatives of Indigenous and 
non-Indigenous organisations defined the “Plan Araucanía” to improve the economic conditions 
of the region of Araucanía. Therefore, the government’s decisions have responded to the need to 
re-establish a dialogue with the Mapuche organisation representatives. 
Even though the government focused on solving the conflict with Mapuche communities, the 
iterative process of policy making contributed to the mainstreaming of Indigenous issues across 
government bodies. Because of the implementation of the ILO Convention and the ‘Re-conocer’ 
agenda, the government submitted a Presidential Instruction144 to all the ministries to incorporate 
two changes in April 2008. The government created a structure of organisations and coordination, 
and the president established the Ministerial Council on Indigenous Affairs145, which initially had 
16146, and later grew to 20 ministries147. In addition, the central government required the creation, 
in each ministry and regional governments, of specialised units for dealing with Indigenous issues. 
On the other hand, the authority promoted the Indigenous consultation that aimed at increasing 
the participation of Indigenous people in governance structure. This was the first Chilean legal 
framework to recognise the Indigenous participation and representation, and was, at the same 
time, compatible with the international standards (Egaña, 2013).  
The ratification of the ILO Convention meant not only the creation of structures and processes, 
but also the incorporation of Indigenous people’s observations on decisions that affect them. The 
institutional development aimed at including and regulating Indigenous political participation. 
Based on the Presidential Instruction, the government conducted, between January and March 
2009, a consultation process on political participation of Indigenous people in the House of 
Representatives and Regional Councils, as well as on the creation of National Council of 
Indigenous Peoples that were framed within the ‘Re-conocer’ agenda. Because the senatorial 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
143 Decree No. 97, Ministry General Secretariat of the Presidency, “Designa Ministro Coordinador en Materias Indígenas”, 
September 26th 2009. 
144 Presidential Instruction No 5, Presidential Cabinet, “Instructivo Presidencial que implementa iniciativas de Re-conocer: 
Pacto Social por la Multiculturalidad”, June 25th 2008. 
145 Decree No. 70, Ministry of Planning and Coordination, “Crea Consejo Ministerial para Asuntos Indígenas”, June 9th, 2008. 
146 Decree No 28, Ministry of Planning and Coordination, “Modifica Decreto No. 70, de 2008, que crea el Consejo Ministerial 
para Asuntos Indígenas”, January 1st 2009. 
147 Decree No 103, Ministry of Planning and Coordination, “Modifica Decreto No. 70, de 09.05.08, que crea Consejo 
Ministerial para Asuntos Indígenas”, December 2nd 2009. 
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commission approved a constitutional reform for the recognition of Indigenous Peoples148, the 
government conducted a consultation on this reform between April and July 2009. Indigenous 
organisations and the UN Special Rapporteur on Rights of Indigenous Peoples, James Anaya, 
criticised the Indigenous consultations process in Chile, because it was not based on the ILO 
Convention No. 169’s principles (Centro de Derechos Humanos, 2009; Millaleo Hernández, 
2014b). According to Anaya (2009a), the government had to refrain from conducting Indigenous 
consultation in the same year that the ILO Convention No. 169 (1989) entered into force, because 
it might frustrate its purpose. In this context, consultations were only a procedure to transfer 
information from the government to Indigenous communities (Vidal Parra, 2010). Adopting the 
consultation meant the beginning of a long-running process that entwined the government 
agencies with Indigenous organisations, something which may address the problem of political 
discrimination. In the next chapter, I will explore in more detail the national and local experience 
of Indigenous consultations.  
6.3.2 Relocating the representation in the urban areas 
The Indigenous policy is more than the Indigenous Law (1993), because successive governments 
have complemented this legal framework with other regulations that have modified its approach 
in programmes and projects for Indigenous people. The Chilean government recognises cultural 
diversity within the national population from 1993 by enacting the Indigenous Law, which 
institutionalised the basis of multiculturalism. Richards (2010) conceptualises the notion of 
“Chile’s version of neoliberal multiculturalism” that emphasises the management of Indigenous 
needs from a neoliberal approach. In addition, it has strongly depended on the institutional scheme 
and the different political agenda’s goals of each government. Thus, adopting the definition of 
Postero (2006, p. 13), governments have developed a “state-sponsored and neoliberal 
multiculturalism” that prioritises different actions to confer cultural and political rights. 
Through multiculturalism, the government theoretically took the responsibility of ensuring equal 
opportunities and reducing disparities, but this was translated into the redistribution of wealth to 
Indigenous Peoples, rather than power and privilege. According to Fleras, the development of a 
multicultural platform may tend to include such rights as the “right to collective expression, equal 
access and full participation in society” (2009b, p. 206). The adoption of a multicultural approach 
promoted the mainstreaming of Indigenous issues, understood from an economic perspective. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
148 The Constitutional reforms were based on two bulletins: 5324-07 “Proyecto de Reforma Constitucional que reconoce el 
aporte de los Pueblos Originarios a la conformación de la Nación Chilena” presented by conservative senators in September 
6th 2006 and 5522-07 “Proyecto de Reforma Constitucional para el reconimiento a los Pueblos Indígenas de Chile” proposed 
by the government in November 23rd 2007. 
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The government increased the numbers of public funds for Indigenous people. At this point, 
CONADI has three public funds, for culture and education, for land and water, and for 
development. Allocations from these funds were distributed through competition between project 
proposals. Other agencies also established special funds for Indigenous people, among other 
examples, the Ministry of Environment created ‘the Environment Protection Fund’ for Indigenous 
communities and the Ministry of Agriculture through opened the ‘Indigenous Territorial 
Development Programme’. The disbursement of public funds was one way in which the 
government rapidly materialised the multicultural discourse while, at the same time, encouraging 
Indigenous development through different agencies. Therefore, the ‘state-sponsored and 
neoliberal multiculturalism’ reinforces both economic dependency and a particular form of cultural 
reciprocity among Indigenous organisations. It is important to note that this alternative meant that 
discussion on constitutional reforms to recognise the multiculturalism in Chile was postponed. 
The multiculturalist reforms and the creation of new public funding streams were pivotal in 
Indigenous development, but this kind of relationship was conceived before the enactment of the 
Indigenous Law (1993). Through the implementation of this Law, Indigenous people changed the 
focus on land and natural environment so that it included government matters as well. The funding 
of collective development projects materialised a connection between local Indigenous 
organisations and the CONADI’s local branch. As an Indigenous representative mentions: 
“In 1992, the Indigenous affairs office of CONADI was created. They encouraged us 
to participate, and we saw that it was very important to join together and get organized 
in order to be able, more than anything, to present projects. In those times this was 
very fashionable. And apart from being of indigenous origin, one would say, 'You 
know what else, we have to participate, to join together’, that's why this institution was 
mistakenly thought of to represent the Indigenous People. So that was an incentive to 
form an organisation and participate in it. [Before that] there was discrimination and 
few dared to participate [in] organisations. There was a lot of discrimination, apart 
from the fact that one also had other interests, for example, if someone was worried 
about his study, his work, he was not well versed in what was indigenous law or that 
we are an Indigenous People, we didn’t weren’t aware of that.”149 
Indigenous Representative, female, rural 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
149 “En año 1992, se estaba creando la oficina de asuntos indígena de la CONADI. Ellos incentivaban a participar y vimos que 
era bien importante unirse y organizarse para poder, más que nada, presentar proyectos. En aquellos tiempos que estaba bien 
de moda. Y a parte que uno era de origen indígena entonces uno decía ‘sabes que más, tenemos que participar, unirnos’, por 
eso está esta institución que en esos tiempos equivocadamente pensábamos que representaba a los Pueblos Indígenas. Entonces 
eso fue un incentivo para formarnos como organización y participar en ello. [Antes] había una discriminación que pocos se 
atrevían a participar [en] organizaciones. Había mucha discriminación, a parte que uno también tenía otros intereses, por 
ejemplo, si estaba preocupado de su estudio, de su trabajo, no estaba interiorizados de lo que era el derecho indígena o que 
somos un pueblo, no teníamos conocimiento de ello.” 
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According to the quote, discrimination discouraged the participation of Indigenous people in 
organisations prior to the Indigenous Law (1993). Initially, considering CONADI as representative 
of Indigenous interests, the Aymara people decided to organise themselves in order to develop a 
partnership with the government. Their major motivation was to take advantage of the public 
funds to implement projects. This suggests that that government sponsorship was perceived as 
political support to the action of Indigenous organisations.  
The funding of collective projects did not necessarily represent a contribution to identity formation 
in Aymara communities, even though it was connected to community work, in particular those 
related to religious celebrations, traditional rituals, communal labour and management of water 
that are performed during the whole year. CONADI, in most of its programmes, aimed at 
improving the socio-economic conditions through the allocation of resources in formal 
Indigenous association and communities. A young representative explained the relevance of 
developing projects for his community: 
“My training was totally Western since high school, since you are taught that you have 
to work, to [know] the history of Chile. At no time I identified myself as Aymara 
person, although I knew […] within my community, we would have activities such as 
drawing projects […] and I remember that they drew several projects, the theme of 
building a path, the theme of irrigating hill-slope areas, to develop agriculture in a hilly 
area, and taking water to another site. […] We functioned as a community, but they 
did not teach me what Indigenous identification in itself is, it was simply a community 
work.”150 
Indigenous Representative, male, urban 
Even though the projects did not promote Indigenous identity, the community work involved the 
exchange of traditional knowledge and community practices inherent in the highland village. 
Through the community work, Indigenous people, such as the representative quoted above, 
started to understand and adopt the Indigenous identity. Therefore, indirectly, the multiculturalist 
approach to, and funding of, projects could contribute to Indigenous identity formation. 
Nevertheless, persistent factors such as depopulation remained nevertheless as key problems 
facing those who wished to continue community leadership and organisations in certain highland 
villages, as well as the embedding and implementing of governance practice.  
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
150 “Mi formación fue totalmente occidental desde el colegio, desde que te enseñan a que tienes que trabajar, que [conocer] la 
historia de Chile. En ningún momento me identifiqué Aymara, sí lo sabía […] dentro de mi comunidad hacíamos actividades 
como sacar proyectos […] yo recuerdo que sacaron varios proyectos, el tema de un camino, el tema de hacer un cerro regable, 
que se hagan chacras [en un] cerro y llevar agua hacia otro lado. […] Como comunidad funcionábamos, pero dentro de lo que 
es netamente la identificación no me la enseñaron, sino simplemente era un trabajo comunitario.” 
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Due to depopulation, Indigenous people in the highlands chose, as representatives, people who 
were living in the city in order to avoid losing the relationship with institutions that could address 
their problems. Aymara migration interrupted the intergenerational transference of knowledge 
(Eisenberg, 2013), and their relationship with local authorities. In this regard, organisation 
representatives act as social promoter (see chapter 4), because they could bring the issues of 
highland Indigenous people into local government bodies. As an Indigenous representative 
demonstrates:  
“My community stayed one minute without a representative and nobody wanted to 
take on the task, and as I was studying here in Arica, then I said, as I have more time 
to go to public offices then for that reason I took the representation apart that the 
people. Without the leader nothing happened. […] [The leaders] resigned and left, 
some, who did not want to continue as leaders, then simply went to live elsewhere […]. 
And the people who live above have little time to go down to Arica, to suddenly go to 
the public offices, to send documents, being that some do not manage in making 
documents, or they do not manage at all, they say that they go to Arica, they knock on 
the door and do not consider them either.”151 
Indigenous Representative, woman, rural 
According to this representative, education became an important factor, one which may define 
who is elected as a community representative. In this regard, education is a value for Aymara 
people and was one of the reasons why Indigenous families migrated to Arica. Currently, schools 
in the highland villages offer primary education only up to the sixth year. Thanks to my fieldwork, 
I can confirm that most people in the dirigencia Indígena have completed tertiary education through 
which they can deal with bureaucracy of government agencies. Considering that the education level 
in Indigenous people is lower than non-Indigenous one, the educated Indigenous leadership class 
has more advantages for understanding the multiculturalism policy implemented by authorities. 
However, for other Indigenous representatives, the community work and education are not 
sufficient to conduct to leadership according to the Aymara cultural values. A representative 
explains her vision through a comparison between the old and new Aymara leadership: 
“[In the leadership], what the young people that have been formed more in the cities, 
that perhaps some have community experiences, but they do not have the wisdom of 
the years and the experience that has meant ascending in the Aymara sociopolitical 
structure, and I'm telling you to go through […] all the positions in the communities, 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
151 “Mi comunidad se quedó en un minuto sin representante y nadie quería tomar la representatividad y como yo estaba 
estudiando acá en Arica, entonces dije, como tengo más tiempo para ir a las oficinas públicas entonces por esa razón yo tomé 
la representatividad a parte que el pueblo sin el líder no pasaba nada. […] [Los lideres] renunciaron y se fueron algunos, no 
querían seguir como dirigentes, entonces simplemente se fueron a vivir a otro lado […]. Y la gente que vive arriba tiene poco 
tiempo para bajar a Arica, de repente a ir a las oficinas públicas, mandar documentos, siendo que algunos no se manejan en 
hacer un documento, no se manejan en nada, dicen ellos que van a Arica, tocan la puerta y no los considera tampoco.” 
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[…] that give you honor and recognition. Today a young Aymara feels the right to 
question because I study at the university and am considered Aymara, but to be able 
to validate in the community, the ideal is that you can walk both ways the 'thaki aymara' 
which involves going through all the positions in your community and that you 
recognize as such, and the other is the western side that can be a supporter: that may 
be the one you consider, but when both occur in conjunction we could say that you 
really have a leader.”152 
Indigenous Representative, women, urban 
In this quote, she postulates that Aymara leadership has shifted, because, from a traditional 
perspective, an Indigenous individual has to ascend though his or her community’s socio-political 
structure in order to gain wisdom and experience and thus become a person fit to occupy higher 
positions. However, as I mentioned in previous chapters, the rural-to-urban migration along with 
the institutional structure undermined the building of community capacity, traditional forms of 
authority and the societal values. In this context, I observed, during my fieldwork, that Indigenous 
representatives focus on protecting and obtaining Indigenous rights rather than the Aymara culture 
from highland village. For instance, among 190 Indigenous associations in the region, only one 
organisation has worked in maintaining and promoting the Aymara language. The mainstreaming 
of Indigenous issues and the multiculturalism broadened the relationship between Indigenous 
organisations and government bodies, and did so through the creation of spaces of negotiation. 
For some representatives, local and regional offices of agencies are the physical space where 
Indigenous people negotiate their individual and collective development. A representative gives 
this narrative of her leadership role in protecting the Aymara people: 
“I feel that I have leadership power in that sense, which is what, our people, our 
countrymen lack, because everyone is silent, everyone assumes, everyone fights among 
themselves, but they do nothing. They do not go to the [public] services where they 
really have to go, where they have to fight, where they have to talk and where they lose 
the fear of wanting to talk to a white person, rather than other Aymara […] So because 
of this position I began to gain power in these situations of wanting to defend the 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
152 “[En la dirigencia], lo que tienen los jóvenes, que se han formado más en las ciudades, que tal vez algunos tienen vivencias 
comunitarias, pero no tienen la sabiduría de los años y la experiencia que ha significado ascender en la estructura sociopolítico 
Aymara, y te hablo de pasar [por] todos los cargos en las comunidades, […], eso a ti te da prestigio honor y reconocimiento. 
Hoy un joven Aymara se siente con el derecho de cuestionar por qué estudio en la universidad y se considera Aymara, pero 
para poderte validar en la comunidad, lo ideal es que tú puedas recorrer ambos caminos el ‘thaki aymara’ que implica pasar 
por todos los cargos en tu comunidad y que te reconozcan como tal y el otro es el lado occidental que puede ser partidario que 
puede ser el que tu consideres, pero cuando ambos se produce una conjunción podríamos referir en que realmente tienes un 
líder, un dirigente, pero eso no se da.” 
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Aymara people, not to let them overrun us, without interest in colour, political colour, 
or race, but they do not infringe our right.”153 
Indigenous Representative, woman, urban 
This quote raises an important issue, that of the fact that the absence of conflict with the 
government does not mean that there is a coordination of interests between Indigenous 
organisations. The representative recognises that Aymara people experience difficulties in dealing 
with public servants. It suggests that, in Indigenous organisations, the improvement of living 
conditions of members relies on the empowering of representatives with respect to the collective 
interests.  
Thus, unfair situations produced by governments have led Indigenous people to take over the 
tasks of representation in organisational contexts. Indigenous representatives should have the 
capability to play an active role in contesting decisions given by government bodies. An Indigenous 
representative who faced a conflict with the government because of the implementation of an 
infrastructure project recalled: 
“We were always discussing unfair situations since we were in high school, it was 
always like this everywhere, but we never took representative positions [in our 
communities]. But there comes a point when injustice reached an unbearable level, you 
do not have to be afraid to speak out, and not only speak out, but also stand firm with 
what you have said. And it happened to us last year. And it has a strong relation with 
how I was raised, and how I understand the experience of my father, my mother, 
because if not, perhaps I would not have had the courage to continue or as many of 
the comrades who were leaders retired, were scared, they said ‘we have nothing to do 
with the government, the bureaucracy is greater than us, then it does not matter, we 
pay [the piper]’. I knew, my family knew, as my father was a leader, that it is not so.”154 
Indigenous Representative, woman, rural 
Although Aymara organisations have participated with government to develop programmes, there 
are also projects that are imposed on them. For example, most infrastructure projects have been 
implemented without Indigenous consultation. The representative emphasises that people said: 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
153 “Me siento con un poder de liderazgo en ese sentido, que es lo que, a nuestra gente, nuestros paisanos les faltan, porque 
todos se callan, todos asumen, todos pelean entre ellos mismos, pero no hacen nada con ir a los servicios [públicos] donde 
realmente tiene que ir, donde tiene estar peleando, donde tienen que hablar y donde pierdan el miedo de querer hablar ante una 
persona blanca, que no sea Aymara […] Entonces debido a esa posición es donde yo me he empezado a empoderar en estas 
situaciones de querer defender al Aymara, de no dejar que nos atropellen, sin interesar color, color político, ni raza, pero sí 
que no nos pasen a llevar.” 
154 “Siempre estábamos discutiendo cosas injustas desde que estábamos en el liceo, en todos lados siempre fue así, pero nunca 
tomamos cargos directivos [en nuestras comunidades]. Pero llega un punto cuando la injusticia sobrepasa todo limite, que 
tienes que sacar la voz y no solamente sacarla, sino que también permanecer firme con lo que has dicho. Y eso nos pasó el año 
pasado. Y eso tiene directa relación en cómo fui criada, y como entiendo la vivencia de mi papá, de mi mamá, porque de no 
ser así tal vez no hubiera tenido la entereza de continuar o como mucho de los compañeros que fueron dirigentes se retiraron, 
se asustaron, decían ‘es que con el gobierno no tenemos nada que hacer, la burocracia es mayor a nosotros, entonces no 
importa, pagamos [el pato]’. Yo sabía, mi familia sabia, como mi papá fue dirigente, de que no es así” 
167 
 
“against to the government, we do not have possibilities, the bureaucracy is huge for us, then it 
does not matter, we pay”. In this case, “we pay” means to accept the project and its consequences. 
The Indigenous representatives play a significant role for their communities and government 
agencies, particularly in relation to political inequalities. It indicates that the government 
established a twofold strategy, which allocated support to communities that cooperate with the 
model of development, and at the same time, applied restrictions to communities that reject its 
decisions. Therefore, as Ziai (2015a) states, most practices of development generate political 
inequalities, which confine the right of making decisions to certain privileged groups.  
In general, these discourses illustrate a wide spectrum of interpretations on practices associated 
with the reproduction and enactment of leadership. In this process, it is possible to emphasise 
certain characteristics in Indigenous organisations. The years of rural-to-urban migration have 
caused a change in how Indigenous leaders contribute to the co-existence of Indigenous and non-
Indigenous societies. In addition, the growth of educational opportunities has favoured the 
formation of a new Indigenous leadership class, one that seems to be more sympathetic to 
government agencies rather than highland communities. Indigenous identity and practice have 
been absorbed in the institutional structure due to this degree of dependence. For Indigenous 
representatives, in most cases, the mainstreaming of Indigenous issues represents an opportunity 
to reduce inequalities through the implementation of collective and consulted projects. In parallel, 
multiculturalism is reinterpreted as a new means to protect the human rights guaranteed by ILO 
Convention No. 169 (1989) and other international instruments. It is worth mentioning, at this 
point, that the principles associated with ‘multiculturalism’ and ‘plurinationalism’ were among the 
top 15 discussed topics by Indigenous people that participated in the process of creating new 
constitution in 2016 (Gobierno de Chile, 2017). Important questions arise here regarding how the 
intermittent multicultural agenda is able to reduce the negative consequences generated by the 
Indigenous Law (1993) and grant equal status to Indigenous Peoples between themselves and the 
mainstream society. The institutional changes based on multiculturalism strengthened the dirigencia 
indígena, which created new political opportunities that empower other identities and groups, in 
particular, women.  
6.4  Indigenous Development and Women 
Women emerged as new political subjects in the Indigenous leadership class and, despite the 
limitations they faced, started to take part in the political, economic and cultural spaces (CEPAL, 
2014). It is no coincidence that most discourses in this research came from Indigenous women. It 
is important to recognise that President Bachelet was not only the first female president in Chile, 
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but was also committed to gender friendly reforms (Waylen, 2010). This process was intersected 
by policies that promoted the gender equality through the transformation of institutions (G. 
Thomas, 2016). Particularly, the gender mainstreaming meant, for Indigenous women, the 
transformation of Indigenous cultural resources into tools with which they could change male-
dominant Indigenous organisations. 
6.4.1 The Flashing Gender Mainstreaming 
Chile ratified the Convention on the Elimination of all Forms of Discrimination against Women, 
(1981) (CEDAW), in December 1989. The return to democracy allowed the new government to 
create the ‘Servicio Nacional de la Mujer’ (National Office of Women’ Affairs, SERNAM) 155. In 1995, 
Chile sent its first report on the advancement of the CEDAW and adopted the Beijing Declaration 
and Platform for Action. To improve the coordination, the Management Improvement 
Programme (PMG) that sought to modernise the institutions since 1998 incorporated the gender 
equality in 2002. According to Rodríguez Gustá and Caminotti (2010), from 2002 to 2006, the 
government focused on evaluating gender-related gaps in the public administration and designing 
relevant changes. From 2006, President Bachelet incorporated gender mainstreaming as a strategy 
into government bodies going beyond the notion of equality of opportunities156. In this new 
political context, the SERNAM focused on to promote the gender principles in the public policy 
across State institutions. This notion was translated into the ‘Agenda de Género 2006-2010’, which 
was supervised by a Ministerial Committee that had already been created in 2002157. To strengthen 
its programme, the government defined plans, set up committees and drafted agendas at different 
administrative levels. However, Piñera administration modified the approach towards women 
issues, prioritising the definition of commitments plans in each Ministry rather than institutional 
development (Servicio Nacional de la Mujer, 2011). The most significant change in the political 
agenda was to replace the initiative of creating a Ministry of Women’ Affairs with the establishment 
of an undersecretary in the Ministry of Social Development (Valdés Echenique, 2011). In her 
second presidential period, President Bachelet resumed the political tasks that had been defined 
under her previous government. Consequently, her government ratified the Ministerial 
Committee, and defined a new agenda on gender and equal opportunities. In structural terms, the 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
155 Law No 19023, Ministry of Home Affairs, “Crea el Servicio Nacional de la Mujer’, December 26th 1990. Additionally, it 
replaced the ‘Secretaria Nacional de la Mujer’ (National Secretariat of Women’s Affairs) that was created during the 
government of Salvador Allende, but used as means of propaganda by the dictatorship (Power, 2005). 
156 The SERNAM defined the “Agenda de Género 2006-2010” that defined the government commitments to advance in the 
gender equity and the actions for each institutions. However, the previous three governments have developed their own 
political agenda focused on the opportunity equity.  
157 Presidential Instruction No 3, “Ratifica y actualiza Consejo de Ministros para la Igualdad de Oportunidades, June 21st 2006.  
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government established the Ministry of Women and Gender Equality in 2015158, which 
strengthened the institutional development and allowed to territorialise the policy at the regional 
scale. However, the gender policy was, in this case, limited by the institutional territorialisation of 
functions in the region, because each government body had defined its own strategy to incorporate 
gender policies and programmes. Moreover, in the 5th and 6th periodic report of Chile to the 
CEDAW committee, Valdés Echenique (2013) recognises in Chile the existence of authoritarian 
enclaves that have limited the participation and representation of women in the democratic system.  
The Indigenous Law (1993) defined as a goal for CONADI the promotion of “the participation 
and integral development of Indigenous women, in coordination with the SERNAM”159 through 
which was determined the intersection between the Indigenous and Gender policies. Thus, during 
Bachelet’s first administration, CONADI established the Women and Gender Unit based on the 
‘Nuevos Ejes de la Política Indígena’ and later the ‘Re-conocer’ agenda. The new Unit focused its 
operations on developing studies about the situation of Indigenous women in Chile and promoting 
Indigenous women’s rights (Corporación Nacional de Desarrollo Indígena, 2009). Based on the 
experience of the Inter-agency Board on Gender and Ethnicity160 that operated in the Mapuche 
area, each CONADI’s regional office supported the participation of Indigenous women in local 
instances known as the Boards of Rural and Indigenous Women161. Furthermore, the authority 
promoted the commemoration of the International Indigenous Women Day and the development 
of training activities intended to improve women’s leadership and entrepreneurial capabilities. 
However, Piñera administration removed the Unit for Indigenous Women and prioritised 
addressing the economic inequality of women. In 2012, CONADI created a special contest of 
projects to provide financial support to Indigenous women for setting up small businesses framed 
within the ‘Orígenes’ programme. In addition, from 2012 onwards, CONADI and SERNAM have 
organised a national Expo-Fair of Indigenous women’ entrepreneurship in Santiago. Thus, the 
gender mainstream policy strengthened, for a time, the Indigenous women in the institutional 
structure defined for Indigenous issues. Despite the relatively low number of national reforms that 
have been enacted in this area, Aymara women have achieved important improvements in the local 
development agenda. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
158 Law No. 20820, Ministry of Social Development, “Crea el Ministerio de la Mujer y la Equidad de Género, y modifica 
normas legales que indica” March 8th 2015. 
159 Article No. 39, c), Law No. 19253.  
160 This body was formed by National Office of Women’s Affairs (SERNAM), the National Corporation for Indigenous 
Development (CONADI), and the National Institute for Agricultural Development (INDAP), and the Universitidad de la 
Frontera. 
161 The Board of Rural and Indigenous Women created by the Foundation for the Women’s Promotion and Education 
(PRODEMU), the SERNAM and other institutions in 2007, but its operations as discussion space was intermittent. 
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In Arica y Parinacota, the context of development for Indigenous women has changed substantially 
in comparison to the initial situation. CONADI’s regional branch has focused on conducting 
studies and organise conference for Aymara and Indigenous women since 2010. The regional 
direction of CONADI, meanwhile, have conducted a research on inequality, gaps and barrier for 
Indigenous women and, in parallel, annually allocated funds to support their activities. 
Furthermore, numerous associations of Indigenous women had been established in parallel to 
policy development such as “Las Mujeres rurales y urbanas de la I region” (2005), “Aymara de Mujeres 
Suma Phasix” (2006), “Mujeres Suma Pankara” (2007), “Mujeres Nayra Marka” (2008), “Mujeres de 
Pueblos Originarios Arica y Parinacota” (2010), “Warmi Cha’amapi Luraña” (2013), “Mujeres Herencia 
Nativa” (2014), “Fuerza de Mujeres-Ch’amawarminak” (2014), “Mujeres Mapuche y Familia” (2015) and 
“Mujeres Indígenas Creciendo Juntas” (2016). In this context, at the regional level, the Indigenous 
women had organised regional conferences with rural and Afro-descendant women in 2014 and 
2015 and at the international level, Arica hosted the “Second Latin-American Parliament of 
Aymara and Indigenous Women, Abya Yala” in 2015. Finally, from 2010 to nowadays, 
governments have consistently appointed a woman as the CONADI’s regional director. Thus, 
there is an atmosphere that has contributed to create political opportunities for Indigenous 
women.  
Essentially, it is not possible to demonstrate a strong relationship between the national institutional 
development based on multiculturalism or gender mainstreaming policies and local indigenous 
women’s issues. Nevertheless, under recent governments, institutional changes affecting 
Indigenous women have been substantial. These changes meant for Indigenous women had to 
accept CONADI’s goals in order to obtain its support. An Indigenous representative of an 
Indigenous women’s organisation emphasises that: 
“There is a parallelism between the Indigenous world and the CONADI, because it is 
aligned with the political colour of the government in power and it is not at the service 
of the Indigenous Peoples […] It always acts in accordance with the current 
government […]. And if you think differently, you are not part of them, period.”162 
Indigenous Representative, woman, urban 
After that, women were underrepresented in most Aymara organisations, they currently have 
emerged in the leadership class, which has catalysed the incorporation of Indigenous women’ 
interests in the Indigenous development agenda. In my first approximation to the dirigencia Indígena, 
I noted that women play an important role in mobilising the Aymara people in various areas. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
162 “Hay un paralelismo entre el mundo indígena y la CONADI, porque (ella) está pintada del color político del gobierno de 
turno y no está al servicio de los pueblos originarios […] Siempre va a la pinta del gobierno que está de turno […]. Y si tú 
piensas distinto, tú no eres parte de ellos y punto.” 
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Indigenous women as representatives of community-based organisations represent a new 
leadership. 
6.4.2 Indigenous women as Representatives 
To understand the current situation of Indigenous women, it is necessary to illustrate the 
relationship with local organisations. In the 1960’s, the JAA focused on organising neighbourhood 
councils and building a community centre for its operation in each highland village (see chapter 
3). The military dictatorship replicated the experience, but it was focused on women. Thus, the 
organisation of mothers’ centres was promoted in remote highland villages to both develop remote 
places and to control people and communities. Instead, however, Indigenous women used these 
mothers’ centres to preserve Aymara people’s traditional practices. As a rural Indigenous 
representative explains: 
“My mother was the president of the mothers’ centre, women were very participative, 
once a week they got together and came to participate […] in that sense, everyone 
gave, gave, without receiving anything in return, and particularly the mothers […] at 
that time they taught, not like now, women do not want to teach. At that time, we had 
the possibility to learn easily what they knew. [For example], currently my younger 
sister wants to learn how to use the traditional weaving loom and it is very difficult to 
access that, but when we lived in the highlands you could do it, people were not selfish. 
The mothers’ centre served to maintain traditions, especially in girls.”163 
Indigenous Representative, women, rural 
In her argument, participation in formal organisations recognised by the government is not a new 
experience for some Aymara women. In particular, when the representative mentions that “they 
came”, she refers to the fact that the villages where the mothers’ centre was located surrounded 
by about 39 isolated hamlets occupied, usually, by only one or two small families. In this vein, the 
mothers’ centre served not only to maintain the cultural values and practices, but also as a meeting 
point relevant for the community. In addition, she compares the members of this mothers’ centre 
with urban Indigenous women and emphasise the current difficulties in acquiring the Aymara 
traditional knowledge. Thus, cultural practices were reinterpreted from a materialistic approach, 
and came to be regarded as a means to generate income. Therefore, the organisations in highland 
villages are a reference for the individual and collective development of Aymara women. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
163 “Mi mamá era la presidenta del centro de madres, eran muy participativas las señoras, una vez a la semana se juntaban y 
llegaban todas a participar […] en ese sentido, daba, daba, sin recibir nada a cambio, todos daban y las señoras sobretodo […] 
en ese tiempo enseñaban, no como ahora, no quieren enseñar. Antes no, antes lo que ellas sabían nosotras lo podíamos aprender 
fácilmente. [Por ejemplo], ahora mi hermana menor quiere aprender a tejer en telar y está como bien difícil acceder a eso, pero 
antes cuando vivíamos allá si se podía, la gente no era egoísta. El centro de madre servía para mantener las tradiciones, sobre 
todo en las niñas”  
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As members in urban organisations, women progressively participate as representatives of 
organisations. Under this condition, even though Indigenous women are representatives of 
organisations, it does not mean that there is a strong identification as being Aymara particularly 
due to the discrimination experienced. In the next excerpt, a woman representative highlights her 
experience in an urban Indigenous association, which has sought to acquire land from the Ministry 
of National Assets and thus to implement an agricultural project. 
“I was born in Visviri, and my mother always talked about having a piece of land (here 
in the city), to continue my traditions, my culture, all about that. So, I enrolled in an 
association called Suma Pacha, there I was a member for a long time. Since that 
moment, the board saw that I was responsible paying my dues, attending meetings, 
[and] arriving on time. Later, I was elected as president when there were elections [for 
a new association’s board], but I did not want to take it because I was afraid of that 
position because it was a lot of responsibility. […] then they chose me as treasure […]. 
That led me to know how to understand an unknown world, what the municipality 
did, […] the regional government and also to speak up. At that time, they did not want 
to legalise our lands […]. For this reason, we protested, it was my first protest, I was 
shocked […]. As I was just taking part in the association’s board I did not understand 
at that time. We protested and took and closed a road that goes to Tacna […] and we 
blocked the pass to people, […] and the police came. After that, we went to the Morro 
(hill), we were fasting, going on hunger strike and authorities arrived, but I was very 
afraid, […] Journalists from the capital city, Santiago, arrived and interviewed us and 
the TV news showed that for the first very time in history Aymara People spoke up, 
[…] at least Santiago always had information that the Mapuche people did it […], but 
never the Aymara people. It made me feel self-identified, as an Aymara woman. I knew 
I was Aymara, but it was not relevant, I did not feel proud. I felt like the ugly duckling, 
because they always call you paisana. When I was a child, I was discriminated, but there 
I changed my thought. […] I was touched, because recognising as an Aymara woman 
is so beautiful.”164 
Indigenous Representative, woman, urban 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
164 “Yo nací en Visviri, [y] siempre mi madre hablaba de que ella quería tener tierra [acá en la ciudad], para cultivar mi 
costumbre, mi cultura, todo eso. Así, entré a una asociación que se llamaba Suma Pacha, ahí fui socia por mucho tiempo. De 
ahí, vio el directorio que cumplía con ser responsable con mis cuotas, venir a reuniones, [y] llegar a la hora. De ahí me eligieron 
cuando hubo votaciones como presidenta, pero no quise serlo porque me daba miedo ese cargo, porque era mucha 
responsabilidad. […] entonces me eligieron como tesorera […]. Eso me llevo a conocer como se manejaba el mundo que uno 
no conoce, lo que hacía la municipalidad, […] la intendencia y también a alzar la voz. A nosotros no nos querían regularizar 
en esos tiempos nuestros terrenos, […]. [Por eso hicimos] una marcha, fue mi primera marcha, que quede traumada […]. Como 
recién estaba tomando la parte dirigencial yo no entendía mucho en ese tiempo. Hicimos una marcha y nos tomamos y cerramos 
una carretera que va hacia a Tacna […] y no dejamos pasar a la gente, […] de ahí llegaron carabineros. De ahí nos fuimos al 
Morro, estuvimos haciendo ayuno, haciendo huelga de hambre y llegaron autoridades, pero yo bien temerosa, […] Estaba la 
televisión de Santiago y nos entrevistaron, y en las noticias salía que por primera vez en la historia el Pueblo Aymara levantaba 
la voz, […] al menos Santiago siempre tenían información de los Mapuches que hacían esto […], pero nunca de los Aymaras. 
Y eso me motivo a sentirme, a reconocerme, como mujer Aymara. Yo sabía que era Aymara, pero no le había tomado la 
relevancia, un sentirme orgullosa. Yo me sentía como el patito feo, porque siempre te decían esa niña paisana. Cuando niña 
siempre, fui discriminada, pero ahí cambio mi manera de pensar. […] Esto me emociona porque el reconocerse mujer Aymara 
es algo tan bonito.” 
173 
 
In respect to the Indigenous identity, despite her possession of a proof of Indigenous Status 
granted by CONADI to participate as member and hold a position in the board of an Indigenous 
organisation, it is not enough to identify herself as being Aymara. In this context, the group 
mobilisation was crucial to assert and externalise the Indigenous identity. As she mentions, “It 
encouraged me to feel and recognise myself as Aymara women. I knew that I am Aymara, but it 
was not relevant to me and I did not feel pride for it”. Despite the weak self-identification, it is 
important to consider that an identity-based strategy that aims to change institutional practices has 
the collective identity formation as precondition to take action (Van Stekelenburg & Roggeband, 
2013). Furthermore, Zehfuss (2001) argues that identity formation is an dynamic and open-ended 
project, which depends on the particular situatedness and agency-structure relationship of that 
project and those involved in it. From the perspective of Indigenous women, the family histories 
and community-lived experiences are two factors that make a difference from non-Indigenous 
women. One woman mentioned: 
“I think of young people, young women […]. What a joy that [they] are not ashamed 
to say ‘I am Aymara’ or ‘I am indigenous’, they are not ashamed to say that and to 
recognise themselves and that we have history, it is the difference of our women, […] 
we have a history behind that supports us […] we have our own experiences.”165 
Indigenous Representative, woman, urban 
Aymara women seem interested in placing family histories and lived experiences at the centre of 
the identity formation of rising, younger, generations of women. In this sense, I consider that the 
notion of an open-ended identitarian project in Indigenous women organisations can be 
understood as an intergenerational goal. Guest (2016) affirms that although the identity is dynamic, 
it can be perceived and experienced as stable, particularly, when it is based on telling of stories of 
lives, which give meaning to diverse events. To establish this identitarian project represents a 
challenge for Aymara women, because the collective memory of Aymara communities in highland 
villages was articulated in narrative form by Aymara men. Moreover, it is necessary to recognise 
the differences that exist between women that act as representatives and those that participate only 
as members. 
Despite the attempts of representatives in women’s organisation to develop their individual and 
collective characteristics, they face different limitations regarding inequalities, ones that affect them 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
165 “Uno piensa en los jóvenes, en las mujeres jóvenes […]. Que alegría da que [ellas] ahora no sientan vergüenza de decir soy 
Aymara o soy indígena, no sientan vergüenza de decir eso y eso es reconocerse y que tenemos historia, esa es la diferencia de 
nuestras mujeres, […] nosotras tenemos una historia por detrás que nos respalda […] tenemos vivencias propias.” 
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more than men. A representative that had participated in two organisations of Indigenous women 
detailed the focus of her work and the difficulties she had experienced.  
“I believe that we have worked mainly on the attitude of women, so as to make them 
realise that they are Indigenous and have rights […] to demand a better treatment […] 
the right to be heard, because the claim remains the same […] deficient service in 
government offices. Above all else, we have worked with women, it is complicated 
[…] because Indigenous women work and generally they are not only single mothers, 
but also heads of household […] then, they are in a dilemma between work 
responsibilities and to have a little time for [them]. It is once a month that we meet for 
two hours […] and during that time there is very little that can be done. [In addition] 
the women do not have financial resources. I would like to have money and tell them, 
‘come all […] to think a little, about what we are doing here, who we are and what we 
want’, but at the moment the members are rather thinking about subsistence, in these 
micro-entrepreneurship programs, learning to cook, learning to make a handicraft 
object to sell it, to have some money and that's all, through the CONADI, 
SERCOTEC, etc.”166 
Indigenous Representative, woman, urban 
Firstly, it is interesting to compare the current women organisations with the highland mothers’ 
centres, because it allows to understand the role of Indigenous women. The meeting frequency of 
mother’s centres is higher than women organisations, which is a limitation to coordinate activities 
among women. In addition, this narrative explicitly states that women face an economic inequality. 
In this vein, although Chile has an ungendered system of wealth distribution, women still face 
deep-rooted economic disparities. Under this situation, women have found alternative solutions 
through government agencies.  
Given these processes of identification and participation, women such as the male counterparts as 
representatives start to comprehend and interact with the government in order to address their 
socio-economic disadvantage. A representative of an Indigenous association describes how the 
members appointed her at the head of organisation and her performance in this role: 
“Initially, I was elected as president in my organisation. I did not want to take the 
position of president, so I was the treasurer. In the end, there was an internal conflict 
and the president was expelled, for not supporting the association in a 100 per cent 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
166 “Yo creo que más que nada hemos trabajado la parte personal de las señoras, de que se den cuenta que son Indígenas y que 
ellas tienen derecho […] a exigir mejor trato […] el derecho a ser escuchadas, porque el reclamo sigue siendo el mismo […] 
mala atención en los servicios públicos. Más que nada hemos trabajado en las mismas mujeres no más, es complicado […] 
porque no hay tiempo, las mujeres indígenas trabajan y generalmente no son sólo madres solteras, sino también jefas de hogar 
[…], entonces están en la disyuntiva entre el trabajo y disponer un poquito de tiempo para [ellas]. Es una vez al mes que nos 
reunimos dos horas […] y en ese tiempo es bien poco lo que se puede hacer. [Además] las señoras tampoco son de recursos 
económicos […] a mí me gustaría tener plata y decirles, ‘ya vengan todas […] para pensar un poco, que estamos haciendo acá, 
quienes somos y que queremos’, pero en estos momentos las señoras están más bien pensando en la subsistencia, en estos 
programas de micro emprendimiento, aprender a cocinar, aprender a hacer un objeto artesanal para poder venderlo, para tener 
platita y eso es todo, a través de CONADI, SERCOTEC, etc.” 
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and for jeopardising the interests of the organisation. After that event, the members 
got together and they elected me as president […] from the moment that I took over 
the presidency I worked hard enough. [Through activities of the organisation] we 
bought a water right […] this achievement was in seven months. For me, as a leader, 
it was a great achievement […] last week I received a letter from the office of national 
assets and it informed me that it was granted the free use of a centre and we are in the 
process of leasing with them […] all the things I have done, I have done them 
according to the law, I have followed the proper channel […] I like to be transparent 
as my grandparents taught and instilled.”167 
Indigenous Representative, women, rural 
Despite the fact that the Ministry of National Assets’ regional branch does not have an exclusive 
programme for Indigenous people in the region, it has defined the Indigenous organisations as 
special groups that can acquire state properties. In this group, certain organisations have women 
as representatives. In this context, a difference emerged between male and female leadership. 
Kenny (2012) affirms that in comparison with the men, women in organisations create circles of 
accountability and show moral authority. This characteristic is emphasised by the Indigenous 
women representative when she mentions that her administration has been in compliance with the 
law. The excerpt demonstrates, again, that representatives have a good understanding about the 
agencies and their functions.  
The Aymara political representation is male dominated, in ways consistent with considering the 
descriptions provided by Gundermann K. (2001) and Poblete Tapia (2010), and as also shown by 
the Indigenous women’ discourses. Female leaders have difficulties to promote the interest of 
women in comparison other pressing issues set forth by men counterparts and governments. 
Rousseau and Morales Hudon, in their studies of Latin American countries, affirm that Indigenous 
women present “a complex situation regarding Indigenous male-dominated organisation and 
feminist/women’s movements” (2017, p. 14). It is important to recognise that the new Ministry 
of Women and Equal Gender does not consider the Indigenous women’ issues as part of its 
political agenda. In this regard, Indigenous women face difficulties in criticising the political 
objectives that male Indigenous representatives have pursed because it would mean to diminish 
hard-won advances (Kuokkanen, 2016). Thus, male Aymara political leadership established neutral 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
167 “Yo inicialmente fui elegida como presidenta en mi organización. No quise tomar el cargo de presidenta, así que quedé 
como tesorera. Al final hubo un conflicto interno y la presidenta fue expulsada, por no apoyar en un 100% a la asociación y 
por atentar contra los intereses de la misma organización. Ahí la gente se auto-convoca y me eligen como presidenta […] desde 
el momento que asumí la presidencia he trabajado bastante duro. [A través de actividades de la organización] compramos un 
derecho de agua […] en siete meses fue este logro. Para mí como dirigente, es un gran logro […] la semana pasada recibí una 
carta de bienes nacionales donde se me comunica que se me acepta el uso gratuito de una sede y estoy en trámite de arriendo 
con ellos […] todas las cosas que he hecho, lo he hecho en el marco de la ley, he seguido el conducto regular […] me gustan 
las cosas transparentes como me enseñaron e inculcaron mis abuelos.” 
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objectives around the inequalities having as their assumption the idea that the needs of women 
and man have not significant differences. However, although Indigenous women have focused on 
addressing economic disparities, political opportunities generated by the ILO Convention No. 169 
(1989) have drawn the attention of certain Indigenous women. In the following chapter, I will 
analyse the experience of Aymara and Indigenous representatives in the process of consultation, 
which sought to create new institutions for addressing Indigenous issues. 
6.5  Conclusion 
In this chapter, I have demonstrated that the political measures for a region, the multiculturalism 
agenda and gender mainstreaming and even the Indigenous Law (1993) have been policies which 
were framed within the national development policy, and which sought to address particular 
inequalities (spatial, Indigeneity and gender). Although the institutional reforms created the 
perception that Indigenous development is a linear and progressive process, the government’s 
interventions for Indigenous people are intersected by other policies that seek to address other 
inequalities. In this complex set of institutional relationships, Indigenous people have adopted a 
new socio-political structure that is not limited to the links between their organisations, but 
considers the interaction with government bodies. The government institutionalises the socio-
political structure through the Indigenous Law (1993), but Indigenous people incorporate other 
regulations, from which have emerged other relations. In the case of Arica y Parinacota, discourses 
of Indigenous people seek to renovate the Indigenous social practices from the city promoting the 
highland community-lived experience. Thus, the reproduction of discourses and practices that 
derive from this notion attempts to emphasise the link between the city and highland communities. 
Additionally, even though Aymara families are integrated into the dominant mainstream culture, 
they externalise, through their organisations, the Indigenous identity, culture and values in order 
to gain advantages to address their inequalities. 
In parallel, Indigenous people created urban organisations without a traditional sense of 
community, but they aimed at reducing specific disparities produced by rural-to-urban migration. 
As I mentioned above, the highland community-lived experience connects not only the past and 
present, but also to places of origin and arrival, and therefore, in other words, conceptualises 
Indigenous development as a progressive time-and-space continuum. Particularly, memory based 
on previous highland communities has been stored and reinterpreted in urban Indigenous 
organisations in ways consistent with the collective interests of those organisations’ members. 
Given the authority and power, the dirigencia Indígena have the capacity to form historical events 
and interests that synthesise multiple Indigenous voices and oscillate between essentialist and 
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constructivist approaches. However, individuals, such as Aymara people, deal with institutional 
forces at different levels that determine the possibilities for them (Hay & Wincott, 1998). 
Government reforms that seek to improve Indigenous policy have meant the increase of public 
budget and authority of government bodies rather than the participation of Indigenous people in 
policymaking processes. 
Contemporary Indigenous organisations can be understood as a space of intersection of 
government policy and community interests that have redefined Indigenous development. The 
(re)creation of older highland communities under new legal frameworks is one way in which the 
intersection of institutional arrangements for addressing the economic and non-economic 
inequalities occurs. Specifically, the need to access public benefits across government bodies have 
produced that Indigenous collective have been formalised, historically, as neighbourhood 
residents’ council, mothers’ centre, religious brotherhood, Indigenous community, Indigenous 
association, among others. In such a way, Indigenous organisations obtained flexibility and fluidity 
in the institutional context, despite the unequal power and discriminatory processes. In addition, 
two factors have acquired importance for Indigenous representatives: on the one hand, the 
community-lived experience that entails the understanding about traditional values and principles; 
and, on the other hand, the education that enables effective interaction with authorities in the 
hyper-institutionalised structure. Through the discourses of the ‘dirigentes indígenas’, in the 
relationship between Indigenous organisations and government agencies there has emerged a 
complex web of subjects, histories, place and memories. This represents a framework in which 
Indigenous people have been able to deploy cultural resources that derived from their highland 
communities in order to establish particular political relations. Thus, in comparison with traditional 
communities, the new leadership class is focused on addressing not only their cultural and spiritual 
needs, but also the inequalities that are perceived as important in a specific moment. 
In this context, the state-guided collective actions to protect disadvantaged social groups such as 
Indigenous people and women can be translated into policies that, in addition, aim at developing 
equality institutions (Krizsan, Skjeie, & Squires, 2012). In this process, the presence of Indigenous 
women is more recurrent in the leadership of organisations. However, women are still an 
underrepresented and disempowered group, particularly in the context of the policy making 
process. In addition, social, economic and political issues that affect Indigenous people have been 
seen as ungendered, and most descriptions of their reality have been built from male voices. 
Through their discourse, I understand that Aymara women face hierarchical and political 
discrimination. In particular, governments have incorporated a process of de-politicising 
differences among people, constructing those issues as technocratic or managerial matters (Fleras, 
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2009a). Thus, understanding development as a politicised concept where Indigenous people and 
their organisations compete in order to redistribute power and privilege can be avoided. In the 
next chapter, an analysis of the recent wave of institutionalisation promoted by the government to 
establish two ministries allows understanding the dynamic process developed by the ‘dirigentes 
indígenas’.  
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Chapter 7   
Promising Political Participation 
7.1  Introduction 
On the 15th of September 2008, the government of Chile recognised, by its ratification of ILO 
Convention No. 169 (1989)168, the right of Indigenous Peoples to participate in decision-making 
of matters that would affect them. Between 2008 and 2013, the presidencies of Michelle Bachelet 
and Sebastian Piñera established different legal frameworks for the consultation of Indigenous 
Peoples, with a view to obtaining their free, prior and informed consent in accordance with 
international legislation on Indigenous rights. The iterative and rough process finished with the 
enactment of two Decrees, No. 66 (2013) and No. 40 (2013), which regulate the Indigenous 
consultation. Under Decree No. 66 (2013), the government undertook a national consultation 
process to obtain views of Indigenous people on the major reform in the institutional structure 
for Indigenous Peoples. The reform aimed at creating the “Ministry of Indigenous Peoples” along 
with “the National Council and Councils of Indigenous Peoples”, which would raise the 
Indigenous issues to governance structure. At the beginning of this national process, in Arica, 
Indigenous people suspended their participation in the Indigenous consultation and asked for the 
effective recognition of their rights through (initially) the repeal of the Decrees No. 66 (2013) and 
No. 40 (2013). This action represented an attempt of Indigenous people, and especially Indigenous 
women, to participate in accordance with the traditional practices they had (re)created in the city. 
In this chapter, I analyse the political interactions and inequalities that Indigenous organisations’ 
representatives experienced between themselves and with local authorities, and which developed 
during the consultation to implement institutional reforms. In the previous chapter, I showed how 
governments have engaged with political agendas to implement measures for addressing a number 
of different inequalities (spatial, Indigeneity and gender), which defined a complex web of political 
relationships. This resulted in institutional arrangements that established formal channels of 
interaction between Indigenous people and government agencies. The analysis of these 
mechanisms only from an institutional perspective might obscure the social and political 
relationships created by Indigenous organisations. In this regard, the process of Indigenous 
consultation provided an appropriate example of a case in which it was possible to more effectively 
comprehend the circulation of the multiple and mutually interrelated factors I was examining. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
168 The UN and OAS Declarations on the Rights of Indigenous Peoples, adopted in 2007 and 2016 respectively support the 
Indigenous political participation through a free, prior and informed consent. 
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The ILO Convention No. 169 is a treaty of special human rights, and its articles are self-executing. 
This means, in other words, that for the convention to enter into force, no further legislation or 
regulation is required by its signatory States. However, for the Chilean government, consultation 
required implementation of interactive governance arrangements that would allow people to play 
a role in the formulation of public policy (Torfing et al., 2012). In this regard, to define the process 
it was necessary to address possible procedural uncertainties. The government’s institutionalisation 
of the consultation, contributed to the depoliticization of the bargaining space. In particular, De-
politicisation is a strategy to manage public expectations through the establishment of rational 
policies (Flinders & Wood, 2015). Moreover, it (re)defines and (re)assesses forms of knowledge 
production (Paipais, 2017). In practice, governments render development policies for Indigenous 
people and organisations through a merely technical and managerial style. Thus, the Decrees on 
Indigenous consultation have produced the marginalisation of Indigenous political practices, even 
though the State recognised their rights through the ILO Convention No. 169 (Egaña, 2013). 
Therefore, the Chilean institutional context represents a challenge for Indigenous leaders and 
activists, and particularly for Indigenous women, who have limited access to political participation 
at the national and sub-national levels. 
In this analysis, I put on the same level the individual voices from Indigenous people and 
authorities on the one side, and my own understanding as an Indigenous person who has lived this 
experience on the other side (Emerald & Carpenter, 2017). As I followed local Indigenous 
representatives in different activities, I traced the activist history of Indigenous women and men 
as a politically disadvantaged group that used its members' cultural resources to demand 
development. I paid special attention to Indigenous women and their interactions with their male 
peers and local authorities. It means going beyond the notion that Indigenous people are passive 
beneficiaries of development policies. The findings and analysis I present in this chapter illustrate 
from different perspectives how in a political context interactions of Indigenous people between 
themselves and with government occur.  
Thus, drawing on my ethnographic fieldwork conducted between September 2013 and February 
2014 in Arica y Parinacota, I focused on the activities developed by Indigenous people and 
government authorities, as these were framed within the consultation process. Thus, this chapter 
begins by describing the institutional process that permitted the establishment of regulations for 
governing Indigenous consultation. I then describe the steps developed by Indigenous people in 
order to deal with the local authorities and their action developed to de-politicise the Indigenous 
consultation. After that, I explore the facts related with the division of interests between 
Indigenous people to negotiate with local authorities. The chapter ends by giving an account of 
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the interaction of Indigenous women with authorities and other Indigenous people; through this 
account, I describe and understand the differing patterns of disadvantage at work in this case.  
7.2  Institutionalising the consultation 
In August 2013, a government Committee on Environmental Assessment unanimously approved 
the proposal of Southern Hemisphere Mining Ltd., an Australian mining company, to open ‘Los 
Pumas’, the first manganese mine in Indigenous highland territory. Later, in September 2014, the 
Ministry of Economy announced the reactivation of the project to install the ‘Cerro Chuño’ 
thermoelectric power station near the city, arguing that it would reactivate the local economy 
(Toro, 2014). In both cases, not only local people, but also Indigenous activists were against the 
implementation of these private initiatives that have gained support from local authorities. These 
events put a strain on the relationship of government authorities with Indigenous leaders and 
activists. The disagreements became particularly obvious in June 2014, when the government 
enacted a resolution to conduct an Indigenous consultation throughout Chile, in order to establish 
a new Ministry under the harshly criticised Decree No. 66 (2013). 
7.2.1 Background 
In the mid-2014, the SEREMI of Social Development and CONADI, organised a series of 
meetings to start a consultation process with Indigenous representatives and people. They did this 
on behalf of the government, and in each region of Chile. The government was interested in 
obtaining the Indigenous People’ views on the creation of a ‘Ministry of Indigenous Peoples’ and 
‘a National Council and Councils of Indigenous Peoples’. In the Arica comuna, local authorities 
scheduled the first meeting for September 3rd. In this day, the meeting proceeded smoothly until a 
group of Indigenous people interrupted the presentation of authorities and unfurled a banner that 
said “No to the consultation, no to the imposed and illegitimate regulation that violate the human rights of 
Indigenous Peoples, Decrees No. 66 and 40”. The situation became worse when an Aymara person who 
was a public servant started to justify the need to continue with the consultation under this 
regulation. Indigenous people remembered the previous national Indigenous consultation 
conducted in 2013, which the government had used to support the Decree No. 66 (2013). People 
in the meeting claimed that the most important consequence of the previous consultation was the 
restriction of their rights, which is also an opinion of experts (Barros & Schönsteiner, 2014). This 
experience was still fresh in the memory of those who attended this meeting, although not all of 
them had participated in that process. In this regard, Indigenous struggles circulated and multiplied 
through people and place, in ways which (re)defined the collective memory of Indigenous 
organisations (Abrams, 2016), and served as arguments to demonstrate the position of 
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defencelessness. Therefore, the political use of memories of past struggles to create an identity 
defined by resistance among Indigenous people was a means to reconstruct and reinvigorate their 
sense of community in urban context. 
This conflict over the Indigenous consultation began in Bachelet’s first presidency (2006-2010) 
during the implementation of the ‘Re-conocer’ agenda and at the time that ILO Convention No. 169 
(1989) came into force (see chapter 6). To facilitate the implementation of this international 
instrument, the government enacted the Decree No. 124 (2009)169, which would regulate the 
Indigenous consultation process, but would be based on the Indigenous Law (1993) rather than 
on international Indigenous rights. Additionally, in an attempt to improve its Indigenous policy, 
the government submitted two bills to parliament. These bills proposed the creation of ‘the 
Ministry of Indigenous Affairs’ and an ‘Agency of Indigenous Development’170, as well as a 
‘Council of Indigenous Peoples’171. These new institutions sought to replace CONADI and its 
National Indigenous Council. Although parliament refused to approve these proposed bills, the 
following government embraced the need to implement a deep reform in the institutional 
framework associated with the Indigenous policy. The political agenda of President Piñera (2010-
2014) held that the institutional structure had become ineffective, and that it had impeded attempts 
by Indigenous people to take advantage of economic development. In order to reach these 
changes, in March 2011, the government launched several consultations on: 
•   The constitutional recognition of Indigenous Peoples. 
•   The creation of a Council of Indigenous Peoples. 
•   The creation of an Agency for Indigenous Development. 
•   The establishment of a new regulation for the Indigenous consultation. 
•   The Indigenous consultation included in the Environmental Impact Assessment System 
(SEIA). 
However, the increasingly hostile attitude of Indigenous organisations towards the use of Decree 
No. 124 meant that, by September 2011, the Ministry of Planning and Coordination only focused 
on the regulations associated with the Indigenous consultation. In comparison to other Latin 
American countries, Chile established a legal framework on consultation based on two regulations. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
169 Decree No 124, Ministry of Planning and Coordination, “Reglamenta el artículo 34 de la ley No. 19253 a fin de regular la 
consulta y participación de los Pueblos Indígenas’, September 4th 2009. 
170 Bill No. 6729-06, Ministry of the Interior, “Crea el Ministerio de Asuntos Indígenas y Agencia de Desarrollo Indígena”, 
October 6th 2009. 
171 Bill No. 6743-06, Ministry of the Interior, “Crea el Consejo de Pueblos Indígenas”, October 28th 2009. 
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In that regard, the government developed two processes that marginalised, in different degrees, 
the participation of Indigenous organisations and their representatives. Firstly, in response to the 
decision of Indigenous representatives to reject participation in the consultation, the government 
created the Mesa de Consenso (Roundtable of Consensus) through which the government reached 
agreements to approve the regulation. A group of 44 Indigenous representatives and authorities 
of Ministerial Council on Indigenous Affairs formed the Mesa de Consenso, which met periodically 
from March to July 2013. In its work, it considered 11 proposals for regulation developed by 
certain Indigenous organisations, and one formulated by government. By working through these 
proposals, the government enacted the Decree No. 66 in November 2013 (Instituto Nacional de 
Derechos Humanos, 2013) 172.  
Secondly, in January 2013, the Ministry of Environment enacted the Decree No. 40 to regulate the 
consultation for public and private investment in the SEIA173, which the Ministerial Council for 
the Sustainability approved without the participation of Indigenous people in a formal process of 
consultation174. The government continued with its strategy, even though the recommendations 
from the UN Special Rapporteur on the rights of Indigenous Peoples and CEACR175 made in 
November 2012 and February 2013 respectively (Aylwin Oyarzún & Yáñez Fuenzalida, 2013). 
Authorities conducted a consultation process without following international standards, which 
produced a low rate of participation by Indigenous people. In this context, the Indigenous 
consultation in the SEIA was assimilated into a process of civic participation (Schönsteiner & 
Couso, 2015) and restricted the rights guaranteed by the ILO Convention No. 169 (1989) 
(Contesse & Lovera, 2011). Due to all these facts, Indigenous leader and activists developed a 
discourse against the application of the Decrees No. 66 (2013) and No. 40 (2013) to conduct 
Indigenous consultations. 
These processes of political marginalisation shaped the collective memory of Indigenous 
organisations. Later, Indigenous people rejected to participate in Indigenous consultation guided 
by these Decrees. It suggests that the previous Indigenous consultation developed by the central 
government determined the result of the first meeting in the process started in 2014. In the city, 
by comparison with rural areas, there were no regular instances where local authorities entered 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
172 Decree No. 66, Ministry of Social Development, “Aprueba reglamento que regula el procedimiento de consulta indígena 
en virtud del Artículo 6 Nro. 1 Letra A) y el Nro. 2 del Convenio Nro. 169 de la Organización Internacional del Trabajo y 
Deroga Normativa que indica”, Novermber 15th 2013. 
173 Decree No 40, Ministry of Environmental, “Aprueba reglamento del Sistema de Evaluación de Impacto Ambiental”, August 
12th 2013. 
174 Agreement No. 8/2012, Ministerial Council for the Sustainability, “Se pronuncia sobre Nuevo Reglamento del Sistema de 
Evaluación Ambiental”, May 28th 2012.  
175 Committee of Experts on the Application of Conventions and Recommendations. 
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into dialogue with Indigenous organisations. By contrast, the Regional Government and CONADI 
maintain a permanent contact with highland Indigenous organisations through the Alto Andino 
ADI’s administration. In this context, and given the deep distrust that the attendants at the meeting 
had toward local authorities, they asked the public servants to leave the room and to turn off the 
camera that was recording the meeting. It became a closed-door meeting where Indigenous 
representatives sought more independence from local authorities. In the minutes of this meeting, 
Indigenous people highlighted their perception of the Ministry of Indigenous Peoples in relation 
to the application of the Decree No. 66 (2013) and other problems: 
“The creation of the ministry is a bureaucratic instance. The government are not 
fulfilling their promises, because to apply decree 66 is not to listen to the communities’ 
demands.” 
“The Ministry does not represent the Indigenous people, therefore, what should be 
done is to work on a proposal to create a project of constitutional recognition, 
recognition of Indigenous language, consultation for mining projects.”176 
Point 7 and 10, meeting minute No. 1, Indigenous consultation, September 3rd, 2014 
These excerpts suggest that even though Indigenous people perceived the government as a source 
of institutional infrastructure, they understood that the ministry would be a bureaucratic apparatus 
and act against their interests. In this meeting, Indigenous people made two significant decisions. 
The first one was to participate in the Indigenous consultation as long as the government repealed 
Decrees No. 66 (2013) and 40 (2013). The second one was to act autonomously, which meant that 
they would assume an active role in the preparation and management of the consultation process 
at local level. This action by Indigenous people in Arica was not unique, as other Indigenous 
organisations throughout Chile had also refused to take part in the consultation, and had voiced 
similar demands (Millaleo Hernández, 2014a; Valdebenito, 2014).  
My participation in the Indigenous consultation started seven days after the first meeting organised 
by the government, in the next meeting convened by local Indigenous representatives. I focused 
on understanding the dynamic among Indigenous people in the process of consultation, which put 
political participation into practice, and demonstrated that political inequalities persisted in the 
context of integration. In this study, I understand political inequality from the approach of 
Dubrow, who defines it as “[the] unequal influence over decision made by political bodies and the 
unequal outcomes of those decisions” (2015b, p. 479). In this regard, examination of political 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
176 “La creación del ministerio es una instancia burocrática. Las promesas del gobierno no se están cumpliendo porque aplicar 
el decreto 66 es no escuchar las demandas de las comunidades.” 
“El ministerio no es el representante de los Indígenas, por eso, lo que debe trabajarse en una propuesta para crear un proyecto 
de reconocimiento constitucional, reconocimiento de lengua indígena, consulta por los proyectos mineros.” 
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discourses and practices at the micro-level may reveal the transformative efforts to promote 
development, which depend on political power. The difference of potential influence between 
groups are identified through in the voice, “how [people] express their interests to decision-
makers”, and response, “how decision-makers act and react to their [people]” (Dubrow, 2015a, p. 
18). Indigenous representatives have an important role in political processes such as the 
Indigenous consultation, because they offer interpretations about the multiple voices that came 
from Indigenous organisations. Indigenous representatives and activists are not, however, united 
under one single umbrella, which could interact with national, regional or local authorities. Thus, 
the existence of different forms of political activism was a factor that differentiated the Indigenous 
organisations.  
7.2.2 Creating an Indigenous counterpart  
Even though I had met some Indigenous representatives before beginning my fieldwork, those 
whom participate in the Indigenous consultation’s meetings were unknown to me. Personally, I 
expected certain rejection from them, because until this moment, I was an unknown in local 
Indigenous political spaces. However, this did not happen. They treated me in a way that made me 
feel welcomed. The meeting started with almost one hour of delay, which was frequent in meetings 
with Indigenous people. It is necessary to note that most Indigenous representatives have to make 
their roles compatible with other responsibilities. I refer not only to work, but also to housework: 
many of those in attendance were women who had domestic duties. At this point, I must 
emphasize that the presence of women was very common at these meetings, and that some 
mothers even brought their children to meetings. Another characteristic in meetings was the low 
participation rate of young adult Indigenous people. In a sample of 40 Indigenous representatives 
that I undertook as part of my research, the average age was 50.1 years. As for distribution by 
gender was 62.5 per cent of attendees were women, and only 37.5 per cent were men. These 
characteristics are determinant in the participation of Indigenous representatives. In the previous 
chapter, I highlighted the fact that Indigenous organisations have little time and resources with 
which to organise collective actions, something that is particularly true of women’s organisations. 
Given this fact, the Indigenous activism in political spaces beyond their own organisations 
represents an additional burden of work that, if it is taken on, means leaving behind other 
responsibilities. In this context, most Indigenous representatives decided to focus on the 
organisational goals rather than the collective ones. Thus, in the comuna of Arica, although 
CONADI registered 181 Indigenous organisations and there was an unknown number of formal 
and non-formal Indigenous organisations, few Indigenous representatives participated in the 
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political spaces. In this sense, the dirigencia Indígena is not necessarily a permanent group of 
Indigenous people, because its participation changes according to the issue or inequality that the 
government expects to address.  
In the meeting, the group of representatives created an assembly that considered in addition to the 
Aymara organisations, the Quechua and Mapuche ones that were also present in the Arica comuna. 
In that way, attendants created the Asamblea Autoconvocada de Organizaciones de los Pueblos Aymara, 
Quechua y Mapuche de la comuna de Arica (self-convened Assembly of organisations from the Aymara, 
Quechua and Mapuche Peoples in the Arica comuna) as a supra-organisation that would participate 
in this process of Indigenous consultation (henceforth referred to as the Assembly). In this regard, 
the self-constitution of the Assembly can be understood as an expression of self-governance 
(Gover, 2016), which allows managing the Indigenous organisations’ affairs in the consultation. 
Even though I commonly heard from Aymara and non-Aymara people that Indigenous people in 
the region were not able to organise themselves due to their differences, the Assembly, to a certain 
degree, demonstrated the contrary, at least at the communal level. In the meeting, after discussing 
the conclusions of the previous meeting and the events that had occurred in other cities, the 
Assembly decided to establish a committee that would act as a counterpart for the SEREMI and 
CONADI. I perceived the confidence among the participants when the Assembly defined the 
member of this committee. People in the audience designated others in whom they had more 
confidence, or who they felt had more experience, while others offered to participate if there was 
no opposition. However, a comment of a designated member drew my attention. She said, “I am 
not used to working with some people in this committee, but I will do so as an exception”. During 
the interchange of ideas, I observed certain rivalry among representatives. Within this frame, this 
opinion has a twofold character: committee members subordinated their interests to the needs of 
dealing with government on the one side, and a high possibility of division in the committee on 
the other side. This integration was situation-dependent, because in other political spaces a new 
antagonism among representatives and organisations emerged.  
In parallel to the previous process, the Consejo Nacional de la Cultura y las Artes (National Council of 
Culture and the Arts, CNCA) started other consultation in June 6 to create the Ministry of Art, 
Cultures and Heritage. Bachelet administration decided to introduce an amendment to the draft 
legislation submitted to parliament by Piñera administration in May 2013. In comparison to the 
other consultation, I noted that few Aymara representatives were interested in participating. It 
drew the attention of people related to the	   Fondo Nacional para el Desarrollo Cultural y las Artes 
(National Fund for the Development of Culture and the Arts, FONDART) as well as the 
conservation of Indigenous language and traditions. In the first meeting, the Quechua people who 
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were working with Aymara people in another consultation claimed that discrimination was present 
there, because the agency had hired a Spanish-Aymara translator and overlooked the Quechua 
native speakers. Quechua people left the meeting considering that the action of CNCA was an 
infringement upon their linguistic rights and process of self-identification. This fact helped lead to 
the division of the consultation process according to the separate groups of each Indigenous 
people, in addition to its existing stratification by comunas. Thus, the CNCA in Arica conducted 
three sub-processes for three groups: Aymara, Quechua and Afro-descendant people. In 
comparison with the other consultation developed by the SEREMI of Social Development, the 
integration of Aymara and Quechua representatives was not possible. 
In this manner, the Assembly was a particular political space that, in addition to providing a forum 
for the exercise of collective rights, integrated the interests of different urban Indigenous 
organisations. Indigenous people understand the demand for participation in accordance with 
forms established in international conventions and treaties (Mégret, 2016). In the Indigenous 
consultation’s meeting, I observed that most Indigenous people understood the ILO Convention 
No. 169 (1989), which served as a main argument in the decision to act autonomously. Before and 
during the Indigenous consultation, both Indigenous organisations and government promoted 
Indigenous rights from the national and international legal framework. Furthermore, there is also, 
among Indigenous people, a political tradition of interaction with the authorities. This tradition 
first emerged in the implementation of the Andean Plan during the operation of the JAA (see 
chapter 4), and is one example of how, in politicised contexts, concepts associated with Indigenous 
people are reproduced in both their collective memory and in the government policies that affect 
them (Cervone, 2012, p. 239).  
In this context, attendants at the first meeting agreed that the Committee focused its work on 
demanding the modification of the Decrees on Indigenous consultation, which considered the 
formulation of observations on these regulations. At that moment, considering the rejection of 
Indigenous organisations throughout the country, local Aymara and Indigenous people 
understood that they drew attention from government to negotiate institutional changes. Given 
this action, it is necessary to understand that these regulations not only reduce Indigenous rights, 
but also establish specific institutional arrangements through which the government sought to 
control the social and political power of Indigenous organisations. 
7.2.3 De-politicising Indigenous participation 
The Indigenous consultation of 2013 represented a challenge for the government, because 
authorities, for the first time, dealt with Indigenous people across administrative levels. Gaete 
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Uribe (2012) affirms that, despite the ILO Convention No. 169 (1989) is a self-executing 
instrument, the Chilean State restricted its implementation by enacting the Decree No. 66 (2013). 
Thus, while the Convention advocates the respect for the traditions and customs of Indigenous 
people, the regulation institutionalised the consultation through specific requirements such as the 
breaking down of the process into five stages (see figure 7.1) and the definition of a period of 20-
25 working days to conclude each one. Therefore, Decree No. 66 (2013) bureaucratised the right 
to prior consultation, breaking it up into five stages but also conceding that Indigenous 
organisations could act according to their traditional practices only during one stage: the internal 
deliberation. 
Figure 7.1 Stages of Indigenous Consultation 
 
Source: Own elaboration. 
The consultation aimed at addressing uncertainty and reaching agreement in order to 
unproblematically develop the political agenda. For instance, President Bachelet expected to 
implement three key changes in the institutional structure during its first 100 days in office, but 
this plan overlooked the Indigenous consultation as an obligation according to the ILO 
Convention No. 169177. On her 93rd day in office, the Ministry of Social Development announced 
the date of consultation, as June 24th 2014. In other words, the government was not able to fulfil 
its initial aspirations. Considering the administrative requirements and dynamics involved in 
negotiating with Indigenous people, the employment of Decree No. 66 (2013) at this point 
constituted a de-politicisation strategy, because it ruled out “the possibility of alternative course of 
actions” (Flinders & Wood, 2015, p. 374). In this regard, the de-politicisation does not imply that 
issues about people, institutions and process suddenly become less political, but rather a certain 
political viewpoint becomes fixed (Mishra, 2011). Thus, Indigenous political interests that are 
socially and spatially distributed confront a rational normative foundation defined through the 
Indigenous development paradigm. However, de-politicisation is not an exclusive government 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
177 Commitment 41, 42 and 43 considered in the “50 Compromisos para mejorar la Calidad de Vida en el Chile de Todos”. 
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mechanism, because Indigenous people are, also, able to use their cultural resources as tools for 
de-politicisation –the Indigenous identity itself being one such resource (Haynes, 2016).  
According to M. Taylor (2009), neoliberal countries in Latin America have reconstructed their 
policies in ways based on forms of governance that respond to economic interests. In this regard, 
the adoption of the neoliberal model in Chile during the military dictatorship combined interests 
from different sides. Today, Chilean authorities seek to avoid disrupting the neoliberal political-
economic configuration, on the grounds that Chile is a natural resource-dependent economy, and 
must tailor its economic strategy accordingly. This may be one reason why the government divided 
the consultation into two parts, under two regulations. The government aimed at facilitating the 
consultation in order to avoid disrupting the implementation of what was, at that time, the current 
political agenda and the wider neoliberal political-economic configuration. However, companies 
argue that the SEIA’s Indigenous consultation represents a limitation for investment, because 
about US$ 9,000 million in projects for exploiting natural resources depended on the participation 
of Indigenous people (Cárdenas, 2015). Understanding the wide impact of Indigenous 
consultation, the government and parliament have looked for mechanisms to simplify the 
negotiation of agreements with Indigenous people. Thus, the bicameral commission in charge of 
compliance with the ILO Convention No. 169 (1989)’s article 6 discussed the option of 
centralising the consultation in a single agency (Tuma, 2015) following the example of Colombia 
(Due Process of Law Foundation, 2015). Likewise, the draft bill that is currently before the 
parliament gives to the new ‘Councils of Indigenous Peoples’ the power to represent Indigenous 
people before the State institutions. Thus, the government’s drive to control the consultation 
process led to the implementation of certain mechanisms.  
In similar way, the methodology of the consultation prioritised the administrative stratification (see 
chapter 5) over the cultural distribution of Indigenous Peoples in the country. This meant a 
reduction in the capacity of communication between organisations recognised as part of the same 
Indigenous People. During my fieldwork, I noted that Indigenous organisations maintained 
institutional and political relationships, framed within each comuna. Only the government defines, 
in institutional terms, the relationship between Indigenous representatives across regions or among 
Indigenous Peoples through which authorities facilitate the negotiation of agreements. In the 
Indigenous consultation process, Aymara organisations in the comuna of Arica were only able to 
share opinions with Indigenous people from other regions in the final stage. Thus, while the 
Aymara people in Arica had refused to participate in the consultation, communities in the rural 
comunas continued working with authorities. Therefore, although the government agencies 
criticised the disorganisation or highlighted the fragmentation of Indigenous Peoples, the reality 
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demonstrates that the employment of administrative criteria undermined the capability to 
coordinate collective action at sub-national level among Indigenous representatives and 
organisations.  
On the other hand, local government created a discursive environment that tended to de-politicise, 
rationalise or legitimate certain topics (Fawcett & Marsh, 2014). I attended a territorial assembly 
of the General Lagos’ Indigenous communities in which an employee of CONADI discursively 
de-politicised the creation of Ministry and the Indigenous consultation. He based his argument on 
the difficulties encountered in enacting the Indigenous Law (1993) and in ratifying ILO 
Convention No. 169. Comparing the consultation to those processes, he saw a political will in the 
government to establish the new ministry, which would provide significant opportunities in ways 
comparable to the Indigenous Law (1993). This comparison was not a casual one, because the 
experience of participation in the drafting of the Indigenous Law (1993) resides in the collective 
memory of representatives as a successful historical event. Additionally, he indicated that 
CONADI was an out-dated institution with which to implement the Indigenous policy. He 
explained that: 
“[…] the CONADI with the Indigenous Law is already inappropriate for our time, it 
is no longer fulfilling the role that Indigenous Peoples need currently, it is no longer a 
question if I am indigenous or not, in the past, all Indigenous people were 
discriminated […] at the present time it is not so much anymore […] necessarily, the 
institutions associated with Indigenous policy must be improved or strengthened […] 
that are the State bodies that are in charge of promoting the development of 
Indigenous Peoples.”178 
Field note, territorial assembly of General Lagos 
Here the person quoted split the Indigenous policy trajectory connecting CONADI with the 
problem of discrimination, while the new institutional forms were connected with Indigenous 
development. In his context, the discrimination of Indigenous people is a solved issue. In this 
meeting, in other words, the process of remembering sought to create a version of reality with a 
greater degree of truth to rationalise the decision to participate. Thus, it established a preference-
shaping strategy to avoid the emergence of any opposition. Therefore, authorities and servants are 
able to demonstrate power not only to denial, but also re-politicise certain topics (Wood & 
Flinders, 2014). 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
178 “[…] la CONADI con la Ley Indígena ya es extemporánea, ya no está cumpliendo el rol que hoy los pueblos indígenas 
necesitan, ya no es decir yo soy indígena, antes se discriminaba a todos los indígenas […] hoy por hoy ya no es tanto […] 
Necesariamente hay que mejorar o fortalecer la institucionalidad indígena […] que son los organismos que se encargan de 
promover el desarrollo de los pueblos indígenas.” 
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While the Committee created by the Assembly was working on the formulation of observations 
on the Indigenous consultation’s Decrees and the government’s proposals, the Ministries of Social 
Development and Environment announced, on November 5th, that Decrees No. 66 (2013) and 
No. 40 (2013) would be revised in order to untangle the national conflict (Romero, 2014). 
According to the minutes, Indigenous organisations and regional authorities resumed the 
consultation process in a meeting on November 24th in which members of the Committee 
presented other concerns with respect to their development in the region. In particular, they 
emphasised the negative impacts on the Arica comuna of public initiatives in the valley and mining 
projects in the highlands. In this regard, these representatives went beyond the only protection of 
the right to participate in decision-making in accordance with the ILO Convention No. 169 (1989). 
The emergence of other interests among representatives led to the division of the Committee in 
the third stage of the consultation process (called ‘Internal Deliberation’) in which Indigenous 
people analyse, study and determine their position regarding the measures consulted. In the 
polarisation of the Committee’s Indigenous representatives appeared political inequalities in the 
relation with government. 
7.3  Political Inequalities in action 
Political inequality is a subtype of power inequality that emerges in the influence of people and 
organisation over government decisions. In general, the traditional analysis assumes a dichotomy 
between Indigenous and non-Indigenous interests in which the State, the government and the 
private sector represent the non-Indigenous side. However, Indigenous organisations have 
different interests that may produce divisions and disagreements over organisational goals. In 
order to grasp the diversity of Indigenous people, it is necessary to explore “[the] local theory, 
situated knowledge [and] situational discourse” (Richard, 2004, p. 694). 
7.3.1 Dividing the participation 
At beginning of the ‘Internal Deliberation’ stage, members of the Committee experienced a 
conflict over the question of what relationship they should develop with the local authorities. Thus, 
a small group of representatives left the Committee and acted under the name of ‘Sub-Committee’. 
I participated in meetings of both groups, and through this I understood that they regarded the 
consultation as a process that might contribute to the development of Indigenous people in Arica 
y Parinacota. Each group had its own explanation of the division between them. 
On the one hand, a member of original Committee mentioned: 
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“One of the reasons why this commission was divided is that there was this conflict: 
there were some who had a head-on approach to the new relationship that the State 
should establish with Indigenous Peoples, and others who were willing to negotiate, to 
improve a little. Then we thought that, above all, to negotiate was necessary to 
recommence all those aspects that the president has manifested [previously].”179 
Field note, meeting, Committee  
On the other hand, a member of the Sub-Committee explained: 
“Then we made a reflection […] where we said to ourselves, the government will 
present the draft bills, yes or yes, with or without our consultation, the history says 
that, it happened nationally in relation to what are the Indigenous rights, in other 
words, it has been very difficult, then we decided to work and submit a proposal 
because later it will pass to the Senate and I hope we can make a good lobby […] there, 
we split ourselves to work.”180 
Field note, Sub-Committee meeting  
Comparing these two positions, I found common points between both groups. The political 
marginalisation exercised by the government was a traumatic event in the collective memory of 
representatives. According to Goldfarb (2015), memory is socially constructed through an iteration 
of contradictions and tensions grounded in the collective remembrance of the past. In this regard, 
Indigenous people are able to reconstruct the past, analyse memory and interpret subjectivities 
through which they may challenge or support dominant understandings associated with notions 
of development. Thus, the Committee continued working in an autonomous manner having as a 
main guiding thread the political commitments to Indigenous Peoples that had been defined by 
President Bachelet through official agendas. Therefore, although the agency is central in the 
definition of discourses, Indigenous people as political agents emphasised certain categories 
established in power structures (Rousseau & Morales Hudon, 2017). The Committee’s 
representatives aimed at formulating proposals and observations consistent with the political 
criteria and, above all, demonstrating the importance to fulfil the presidential commitments with 
Indigenous Peoples. Meanwhile, the Sub-Committee sough to work more near to local authorities 
and to take advantages of the political opportunity. In one meeting, a supporter of the Sub-
Committee said, “The government will take us into account, because we are pacific and not 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
179 “Una de las razones por la que se dividió esta comisión, es porque estaba este conflicto: que había algunos que tenían un 
planteamiento frontal frente a la nueva relación que debía establecer el Estado con los Pueblos Indígenas y otros que estaban 
dispuestos a negociar, mejorar un poquito. Entonces pensamos sobre todo para negociaciones era necesario retomar todos 
aquellos aspectos donde la presidenta se haya manifestado [previamente].” 
180 “Entonces hicimos una reflexión […] en la que dijimos sí o sí, el gobierno va presentar los anteproyectos, con nuestra 
consulta o sin nuestra consulta, eso nos da la historia, lo que ha pasado nacionalmente en relación a que son los derechos 
indígenas, o sea, ha sido muy difícil, entonces decidimos trabajar y entregar una propuesta porque después esto pasa al senado 
y espero que hagamos un buen lobby […] he ahí donde nos separamos para trabajar.” 
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aggressive”. In my perception and considering other comments, I understood that acting 
autonomously and demanding respect to Indigenous rights meant, for some Aymara people, the 
assumption of a confrontational position that was not a common Aymara cultural behaviour.  
Thus, the traditional ‘strategic essentialism’, concept developed by Spivak (1990) in subaltern 
studies, is not the only argument to access political resources and governance processes. Other 
factors determined the relations among Indigenous groups and their position in the sub-national 
political landscapes. 
Using institutional channels to interact with authorities, after the division, the Committee sent a 
letter to the SEREMI of Social Development in which was communicated the Sub-Committee’s 
members did not represent to the Assembly. The Sub-Committee decided, without the support of 
the Assembly, to create its own group of Indigenous people through mobilizing members of their 
organisations. This action sought to legitimate the Sub-Committee’s decisions in the consultation 
process before the government. Among the organisations was the pacha aru, that historically has 
participated in the development of Indigenous policy at the local level (Poblete Tapia, 2010). This 
Indigenous urban organisation has maintained close relationships with government agencies and 
political parties since the formulation of the Indigenous Law in the early 1990s. In particular, some 
pacha aru members have worked in CONADI and have been affiliated to the Partido por la Democracia 
(Party for Democracy, PPD)181. It is important to mention that centre-left governments 
traditionally appoint PPD members as the CONADI’s national and regional directors. In this 
context, the Sub-Committee obtained the support of the pacha aru members that participated in 
the government. First, the Aymara representative in the CONADI’s National Indigenous Council 
attended to the Sub-Committee’s meeting. Second, a former director of CONADI in Arica y 
Parinacota in the period 1995-2009, and who was a PPD member, contributed some observations 
to the Sub-Committee’s final proposal. In comparison, the Sub-Committee represented a group 
that traditionally worked with regional authorities, while the new Committee was a group that for 
the first time attempted to deal with the government. Thus, between both groups there emerged 
a difference in terms of unequal access ‘to and within’ dominant discourses, which demonstrated 
the existence of a political inequality. At this point and given the role of women in the Indigenous 
representation, as I described in the previous chapter, it is necessary to enrich the present analysis 
with an understanding of how the gender intersects with Indigenous identity. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
181 The PPD, founded in 1987, is a center-left political party and has been part of the Concertación (Coalition of Party for 
Democracy) and the Nueva Mayoría (New Majority). 
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The original Committee had, in one instance, 14 members, of whom four decided to form the 
Sub-Committee. In the meeting, I heard from Aymara people that the representatives that had left 
the Committee had more relations with the political parties. Eight women and two men, who had 
a range of experiences dealing with local authorities, made up the new Committee. The two men 
were the representatives of Quechua and Mapuche organisations, and their participation was not 
a coincidence, because they also were marginal and minority groups within the local Indigenous 
organisations. I had the opportunity to talk with women members of the Committee. One woman, 
in particular, had participated in the AGPRA in the early 2000s, the movement which demanded 
the recognition of land rights in protected areas declared in highland. She has a family ties with the 
highlands, a high level of knowledge about cultural customs and a broad experience interacting 
with authorities, other Indigenous organisations as well as Aymara men leaders. From her 
perspective, a characteristic of current leadership in Aymara organisations is:  
“The values that Indigenous communities from the province of Parinacota were lost, 
there is power for power, power comes first, many people fight for a position of power 
in so far as to be next to the president [of the Republic of Chile], next to a Senator, 
and when they talk with a senator, then they raise their hands [to say] 'I was with the 
senator' as a great thing, with that they feel superior over others.”182 
Indigenous Representative, women, rural 
In her opinion, the values derived from the highland community-lived experience disappeared 
when they gave way to a new context. She states that the reclamation of political power is 
representative of the current social development of Indigenous people. In particular, urban 
Indigenous organisations that lacked socio-territorial belonging with the ancestral lands in the 
highlands aim at increasing their political power in detriment to the need of highland communities. 
From my observations, the Sub-Committee followed patriarchal beliefs and practices, which 
reinforced the connection of Indigenous development with great participation. Meanwhile, the 
new Committee was an expression of the Indigenous women’s leadership, and an attempt to 
change the gender power relations, shifting them towards autonomy and self-development rights. 
In this regard, Cunneen (2005) states that when Indigenous women embrace the politics of 
Indigenous rights, they prioritise those rights that take a collective form. This is a key fact in the 
formulation of the measures which the consultation observed. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
182 “Ya los valores que tenían las comunidades indígenas de la provincia de Parinacota se perdieron, está el poder por el poder, 
prima más el poder, mucha gente se pelea espacios de poder con tal de estar al lado de la presidenta [de la República de Chile], 
al lado de un senador, y cuando hablan con un senador, después levantan la mano [para decir] ‘yo estuve con el senador’ como 
gran cosa, que como con eso se sienten superior a los demás.” 
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Each group worked in its observations to modify the proposal made by the government. In 
accordance with its methodology, SEREMI provided specialist services to both groups, which was 
an agreement in the meeting of November. Thus, an anthropologist and a lawyer worked with the 
Committee and Sub-Committee respectively. Each proposal emphasised a pre-determined 
approach. In table 7.1 below, I present these differences based on three topics: the definition of 
public funds for Indigenous development, the role of the new National Council of Indigenous 
Peoples, and the incorporation of women’s affairs. Table 7.1 compares the recommendations 
developed in each working group. 
Table 7.1 Comparison of Committee and Sub-Committee’s proposals 
Topics New Committee’s proposal Sub-Committee’s proposal 
Public funds for 
Indigenous 
Development 
Ensure a permanent participation of 
Indigenous organisations in the 
creation, administration and control 
of public funds for the Indigenous 
development. 
Increase the number of public funds for 
Indigenous people in topics such as: 
promotion of Indigenous participation, 
Indigenous research, Indigenous family, 
biodiversity conservation, etc. 
Creation of 
National Council 
of Indigenous 
People 
Reject the creation of National 
Council of Indigenous Peoples 
because it may violate the self-
determination and self-representation 
of Indigenous organisations and 
communities.  
Increase from one to three, the number 
of representatives per Indigenous 
People in the National Council of 
Indigenous Peoples.  
Women’s affairs Create an undersecretary for 
Indigenous women to protect their 
rights and promote their participation 
in decision-making processes. 
No proposal 
Source: Own elaboration based on the proposals of Committee and Sub-Committee. 
On the one hand, the new Committee aimed at ensuring the incorporation of more rights for 
Indigenous people, which may translate into decreasing the intervention of government. On the 
other hand, the Sub-Committee’s proposal, in its majority, focused on developing an 
administrative perspective, in other words, minor changes to the current situation. One significant 
difference is the need to change the male-dominant structure developed through CONADI and 
other agencies. The Sub-Committee employed a traditional approach, in which women issues were 
not related to Indigenous policy. Thus, even though, it is possible to understand that the common 
history aligns mutually the Indigenous women and men, the reality demonstrates that Indigenous 
women have another sensibility to the Indigenous development issues.  
The male-dominant character of Indigenous politics becomes more evident through the analysis 
of other group of Indigenous people in the consultation process. This group developed a particular 
strategy, and their case allows me to illustrate other limitations that Indigenous women faced. 
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7.3.2 Aymaras against Aymaras 
Before the beginning of the Indigenous consultation, in June 2014, a group of Aymara people 
organised a conference in order to re-establish the Aymara movement in the region. They sought 
to legitimate the National Aymara Conference that created the Consejo Nacional Aymara de Mallkus 
y T’allas (Aymara National Council of Mallkus and T’allas, CNA) in the early 1990’s. Thus, with 
the participation of few representatives, the attendants decided to start a new process of 
representation by creating a collective called ‘Nación Aymara’, (Aymara nation). In this regard, they 
alleged that the ‘Consejeros CNA’ (CNA representatives), ‘Consejeros ADI’ (ADI representatives) and 
‘Consejero CONADI’ (the Aymara representative in the CONADI’s National Indigenous Council) 
are not valid representations of the Aymara People in the region. Additionally, they questioned the 
role of the CONADI, which legitimised the National Indigenous Council’s decisions rather than 
integrate the opinion of local Indigenous organisations in the Indigenous Policy. At the end of the 
conference, they issued a public statement, which contained a range of observations on the national 
and regional Indigenous policy. Among their observations, the statement based on the self-
determination mentioned that: 
“The State and its institutions have the duty to take into account our participation and 
consent considering our ancestral cultural identity at the service of the whole society, 
for this reason we will carry out all the pertinent actions from the moment that this 
agreement is taken.”183 
Public Statement, Nación Aymara, June 2014 
Through this statement, the Nación Aymara assumed the responsibility to develop the adequate 
action to reach the Aymara People’s self-determination. Therefore, they claimed the withdrawal of 
the Decrees No. 66 and No. 40 of 2013 as well as criticised the PEDZE (see chapter 5). In the 
case of the PEDZE, they argued that its formulation ignored the opinion of Aymara people. The 
demands of Nación Aymara were in accordance with international Indigenous movements that seek 
the exercise of Indigenous collective rights. However, an important limitation for this organisation 
was the support from Aymara organisations. 
Thirteen people signed the public statement and only four of them were women. Rather than 
emerging as a supra-organisation that stood over and above all other groups, it represented a new 
active politically Aymara group. Although they mentioned that Indigenous organisations support 
their interests, there is no evidence that this was a reality. Beyond this fact, one of the signatories 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
183 “El Estado y sus instituciones tienen el deber de tomar en cuenta nuestra participación y consentimiento tomando en 
consideración nuestra identidad cultural ancestral al servicio de toda la sociedad para lo cual realizaremos todas las acciones 
pertinentes desde el momento que se toma el presente acuerdo.” 
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was a CNA representative for the urban area in Arica. During my fieldwork, I saw him acting, in 
some meetings of Aymara people, as both an active promoter of the Nación Aymara’s goals as well 
as an activist for the rights to self-governance and self-determination. In one of his interventions, 
he mentioned: 
“Our grandparents have said ‘we must educate ourselves’, it is not to subordinate 
ourselves to the system, it is how we, from our identity, transform this system or we 
make ourselves worth. It does not mean that by educating us in a Western style we 
reject our identity. With that same thought, we are going to realize that there is a way 
of thinking that belong only to us, and that is inalienable.” 
184Field note, Nación Aymara, meeting 
He individualises a system that transforms the Indigenous identity and has as basis the education. 
This situation alludes to the situation of most urban Indigenous people, who have received 
education. In the meeting, he attempted to raise awareness on the ‘true’ Indigenous identity. 
However, in opinion of some Aymara people, he was in a contradiction, because he had supported 
the institutional structure defined by the State. In this regard, he had participated in the elections 
of 2012 and 2016 for Aymara representative of the CONADI’s National Indigenous Council. 
Even, in the last election, he obtained the second position. However, the Nación Aymara, of which 
he was a member, sought to disarticulate this instance of representation for Aymara people and 
their organisations. I participated in some meetings of Nación Aymara, and understood that they 
had sought to present themselves as an alternative and transitional form of representation, but 
other Aymara people did not accept the means used to reach their goals as new movement. 
Although, the group acts based on the rights established in international Rights mechanisms, they 
use constantly verbal violence against representatives. Members of this organisation have a daily 
radio talk show through which they discredit the Indigenous representatives, in particular, those 
that have participated or collaborated with government. They denounced them as traitors, or 
applied to them the pejorative term ‘yanakunas’, which refers to those Indigenous people who 
assisted the Spanish during the colonial period. In some occasion, they promoted accusations 
without evidence in order to put Indigenous community members against their representatives. 
To illustrate this dynamics of accusations, an Aymara representative made the following statement 
about Nación Aymara: 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
184 “Nuestros abuelos han dicho ‘hay que educarse’, no es para someternos en el sistema, es como nosotros desde nuestra 
identidad transformamos este sistema o nos hacemos valer. No significa que, por educarnos occidentalmente, no significa 
renunciar a nuestra identidad, significa que, con ese mismo pensamiento, nosotros vamos a darnos cuenta que existe un 
pensamiento nuestro y eso es irrenunciable.” 
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“[They] are a group that a lot of the things they say about the dreams that we can have 
as the [Aymara] people, I agree. But what I disagree is the way that they carry it out, 
the bad intention to insult people who are working with Indigenous organisations 
through slander and defamation […] deep inside what they want is to be followed by 
us and become our representatives.”185 
Aymara Representative, women, urban-rural 
The Indigenous people considered the Nación Aymara’s demand legitimate, as this representative 
pointed out. Even though, its meetings were not massive, there was an interest, among certain 
Aymara people, in understanding and knowing about the proposal. However, the verbal abuse was 
a common practice of its members. Given the current Indigenous leadership, the exercise of 
violence was against women, in the period of my fieldwork, regarding their participation in the 
Indigenous consultation processes and the election of ‘Consejero CNA’ in urban area of Arica. On 
one hand, the Nación Aymara sought to undermine the new Committee’s meetings, but not in the 
Sub-Committee. In my perception, the reason of this is due to that the Sub-Committee was 
another male-dominant organisation. On the other hand, they had a conflict with women that 
participated in the election process. In a meeting for the consultation conducted by the CNCA 
that I attended, a Nación Aymara member discredited an Aymara woman. He argued that she was 
taking part in several political spaces related with Aymara people and had defined requirements to 
participate in the election that did not adjust to his situation. Beyond the fact associated with the 
election, it drew my attention that a man was concerned about the increasing participation of 
Indigenous women in the local arena. In the previous chapter, I showed how Indigenous women 
occupy a secondary position in the leadership of organisations, but currently their participation in 
political roles and the reimagining of the Indigenous institutions, practices and discourses is not 
necessarily understood by Indigenous men. 
In regards to the link with the government, a group of Nación Aymara burst into the meeting 
organised for the Indigenous consultation. They expressed their opposition in the meetings 
organised by the SEREMI of Social Development and CONADI as well as the CNCA. In both 
actions, in addition to demand the repeal of Decrees, they asked Indigenous people to leave 
meetings and to doubt the real intentions of the government. However, their interventions did not 
produce what they expected. Indigenous people considered the consultation as an opportunity to 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
185 “[Ellos] son un grupo que muchas de las cosas que dicen, en cuanto a los sueños que puede tener el pueblo [Aymara], yo 
estoy de acuerdo. Pero con lo que no estoy de acuerdo es la forma como ellos lo llevan, la bajeza de denostar personas que 
están trabajando en las organizaciones indígenas en base a calumnias y difamación […] en el fondo lo que ellos quieren es que 
los sigamos a ellos y que sean nuestros representantes” 
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participate rather than a limitation to the development of Indigenous organisations. However, the 
Nación Aymara was in the correct, at least in part. 
7.3.3 From the disappointment to protest 
On January 19th, the SEREMI of Social Development made an official announcement that the 
‘successful closing’ of Indigenous consultation and highlighted the fulfilment of the government’s 
international obligations. Despite the fact that the authorities had promoted the idea that they were 
following the standards of the ILO Convention No. 169 (1989), they also adjusted the 
development of each stage in accordance with the deadlines established in the Decree No. 66 
(2013). The decision surprised the Committee, because they had not anticipated that authorities 
would accelerate the end of the consultation process. 
As its first action, the Committee issued a public statement on January 20th, in which they claimed 
that Indigenous consultation did not consider the ILO Convention No. 169 (1989) and demanded 
an instance of dialogue to concrete the reception of comments from the Assembly. Only four 
Indigenous women of the Committee signed this statement. To make other decisions, the 
government organised a meeting with the Assembly in which the attendants decided to follow the 
official channels to modify the decision to end the consultation. Thus, on January 21st, the 
Assembly sent two letters one to the SEREMI of Social Development, and the other to President 
Michelle Bachelet. These explained the different issues in the consultation. In addition to these 
decisions, the attendants reflected on the events occurred in the Indigenous consultation. 
In particular, the Assembly recognised the characteristics of the consultation process that limited 
the participation of Indigenous people. In particular, they highlighted two factors.  
One person mentioned: 
“The Convention [No. 169] speaks of the [Indigenous] Peoples, [but] the government 
has insisted on making a consultation by commune and not by People […] the 
government of Chile is infringing the Convention, we have not had the possibility to 
get together by People.”186 
And another person added: 
“Legally, as manifested by the CONADI, as manifested by the Ministry of Social 
Development, here two Aymara persons will go in representation of the commune of 
Arica, two for the commune of Camarones, General Lagos and Putre, and the 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
186 “El convenio [Nro. 169] habla de pueblos [indígenas], [pero] el gobierno ha insistido de hacer una consulta por comuna y 
no por pueblo […] el gobierno de Chile está vulnerando el convenio, nosotros no hemos tenido la posibilidad de juntarnos por 
pueblo.” 
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Quechua and Mapuche people do not participate here, because we would not be 
territorial connection.”187 
Field notes, Assembly, 5th meeting 
In both of these comments, it is possible to identify two limitations regarding the consultation. 
First, the consultation considers the comuna as the key territorial unit for the organisation of that 
consultation, something which impeded communication between the organisations and 
communities across different level. This meant that the authorities effectively discouraged the 
discussion and development of collective demands and actions that could benefit the Aymara 
people in the north of Chile. Secondly, the government only recognised the original territorial 
distribution of Indigenous Peoples, which meant that it ignored the present-day distribution of 
Indigenous people throughout the country. As I showed in chapter three, in Arica, in addition to 
the Aymara people, there are sectors of the population who identify themselves as belonging to 
the Quechua and Mapuche Peoples. Similarly, the rural-to-urban migration is changing how the 
Indigenous people occupy the territory throughout the country.  
In relation to the conflict between the new Committee and Sub-Committee, a person 
acknowledges that Sub-Committee’s members had a weak linkage with ancestral lands. An 
attendant mentioned:  
“From my view, people who have to be in the consultations, have sense of territorial 
belonging. Our mistake has been that we have always let those groups defend our 
situation, If we, Aymara, Quechua and Mapuche people, will defend our situation in 
this period of consultations, it will be with people who has sense of territorial 
belonging and not outsiders […] they are who decide for us, they arrange their stories, 
[…] to apply for a position [in government].”188  
Field note, 5th meeting, Assembly 
The person quoted here recognised that there are dominant Indigenous groups that participated 
in representation of highland Indigenous communities without having ‘pertinencia territorial’ 
(connection with a territory/community). In particular, the Sub-Committee responded to the 
interests of urban organisations rather than those located in the highlands. In addition, the 
emphasis on the connection resulted in a discourse of exclusion, particularly, when the person uses 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
187 “En legalidad, como lo manifiesta CONADI, como lo manifiesta el Ministerio de Desarrollo Social, acá solo corresponde 
llevar dos Aymaras en [representación de] la comuna de Arica, dos de la comuna de Camarones, General Lagos y Putre, y los 
Quechuas y los Mapuches no participamos acá, porque no seriamos territoriales.” 
188 “Yo soy de la idea que las personas que tienen que estar en las consultas, tienen que ser vinculantes al territorio. Ese es el 
error que hemos cometido nosotros, que siempre hemos dejado que esos grupos defiendan nuestra situación. Si nosotros, los 
Aymaras, Quechuas y Mapuches, vamos a defender nuestra situación en este tiempo de consultas van a ser [con] las personas 
que son vinculantes [a nuestro territorio], y no las personas de fuera […] son ellos quienes deciden por nosotros, ellos arman 
sus cuentos, […] para postular un puesto [en el gobierno].” 
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the term ‘personas de fuera’ (people from outside). In Arica, discourses from Indigenous people 
highlighted the trans-locality of Indigenous identity between rural and urban areas. 
At the end of comments, an elder person made a self-critical comment regarding the interests of 
Indigenous organisations in dealing with the authorities. The person said: 
“I am from the Aymara People, but I do not belong to any kind of organisation and I 
do not like it, because we are not organized, we are disorganised. I think that there are 
about 500 Aymara organisations and each one does what it considers convenient […] 
the government does with us what it pleases, because it does not see us organised [and] 
united. There is no one single person or institution that directs us, there is not, and no 
organisation wants to form that, everyone wants to be apart. I am from Putre and since 
I was a boy, my father told me ‘do not join those people because they are from other 
villages’ […] and that comes from a long time ago, and as long as we do not forget 
that, this government and the next will do what they want.”189 
Field note, 5th meeting, Assembly 
This elder understood the division among the Aymara as a historical-cultural fact. It is important 
to recognise that most Indigenous organisations are based on familiar ties, which entail a 
relationship with the pueblos del interior. This makes it possible to explain the fragmentation of 
Indigenous people in the urban areas where about 90% of Chile’s Indigenous population are 
concentrated. In this regard, as the person mentioned, a huge disadvantage to interact with the 
government is the fragmentation.  
During the meeting, a male member of Nación Aymara blamed the representatives, because they 
had trusted in the government. Despite this accusation, those in attendance did not change their 
opinion and continued to support the Committee. Some people even encouraged the Committee’s 
members to continue with other actions, in order to draw the attention of the authorities. Thus, 
as a means of pressure, the Committee and other members would occupy SEREMI’s offices, in 
addition to delivering their letter. On January 22nd, the Committee and some Assembly members 
went to the SEREMI of Social Development’s offices to protest against the decision to end the 
consultation. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
189 “Yo soy del pueblo Aymara, pero no pertenezco ningún tipo de organización y no me gusta por eso, porque no estamos 
organizados, estamos desorganizados. Yo creo que hay como 500 organizaciones Aymaras y cada una quiere hacer lo que 
ellos estiman convenientes […] el gobierno hace lo que quiere con nosotros porque no nos ve organizados [y] unidos. No hay 
una sola persona o institución que nos dirija a nosotros, no hay, y ninguna organización quiere formar eso, cada uno quiere 
estar aparte. Yo soy de Putre y desde chico mi papa me decía ‘no te juntes esa gente porque es del [otro] pueblo’ […] y eso 
viene de hace tiempo, y mientras no nos olvidemos de eso, este gobierno y el que viene van hacer lo que quieren.”  
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7.3.4 Indigenous women dealing with authorities 
Belausteguigoitia (2016) argues that Indigenous women have had to negotiate their expressions of 
political agency before not only the men of their respective communities, but also the wider 
cultural hegemony.  In this context, the protest led by Aymara women in the SEREMI’s office 
meant a challenge to resistance as it was interpreted from a male perspective. I had the opportunity 
to participate in that protest: an Aymara representative gave me a camera to record it. From this 
position, I saw how the government interacted with the new Committee’s members. The 
Committee sought to pressure SEREMI’s Director into participating in a meeting with the 
Assembly. Aymara, Quechua and Mapuche representatives took part in a pacific occupation that 
did not interrupt the labour of workers. It lasted almost five hours, until the Director decided to 
talk with the representatives. Local means of communication covered the action, which allowed 
informing the issues associated with the Indigenous consultation. Finally, the Committee reached 
a commitment from SEREMI to attend the meeting with the Assembly on January 28th. Thus, it 
became evident that the local authority used the mutual recognition as a mechanism to empower 
some Indigenous representatives and disempower others. 
On the day of the meeting, although the SEREMI of Social Development had agreed to attend, 
he failed to show up. However, the provincial governor of Arica and an employee of CONADI 
did attend the meeting (they arrived after the meeting had already started). The Committee 
described to the Assembly all the events that had occurred from September 2014 until the latest 
actions, as response to SEREMI’s official announcement. After that, the Assembly maintained as 
a demand that three representatives of the Aymara, Quechua and Mapuche organisations of Arica 
participate in the ‘National Dialogue’ stage in representation of Arica. Due to the absence of any 
representatives of SEREMI, the meeting continued with the reading of a statement, which 
expressed the need for participation in the decision-making processes.  
In particular, the right to self-determination shaped the Committee’s statement, which sought the 
incorporation of Indigenous people’ opinions in local development. It meant to go beyond the 
limits defined by the government within Indigenous policy. In consideration to this perspective, a 
woman member of the new Committee highlighted the convergence of not only Indigenous 
organisation, but also identities. She held that: 
“We are a group of radicalised Indigenous people, that is how they have wanted to 
name us, and we have been criticised by authorities. We are legitimate representatives 
of organisations, we are the three [Indigenous] Peoples here, there are brothers from 
the Mapuche People, there are brothers from the Quechua People and we are the 
Aymara people and why not say it, the Aymara-Quechua people, the Mapuche-Aymara 
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people, and also many of us have married to people from other [Indigenous] 
Peoples.”190 
Field note, Assembly, 6th meeting 
This excerpt emphasises the degree of representation based on the inclusion of non-Aymara 
organisations. For instance, Arica has more than 200 Indigenous representatives according to the 
CONADI, but, for the government, it was enough to meet with only some of them to legitimise 
a consultation process. In this case, the notion of ‘representantes legitimos’ (legitimate representatives) 
aimed at making local authorities aware of the representation that three Indigenous people had in 
relation to Indigenous organisations and the diversity of Indigenous identities in the region. Thus, 
the Assembly used a multicultural approach gathering representatives from Mapuche and Quechua 
organisations. The intersection of Indigenous identities in political spaces was an uncommon 
phenomenon, due to the implicit rivalry among Indigenous Peoples. Particularly, Indigenous 
women in their role of organisation representatives not only pursued the recognition of rights 
based on their gender and Indigeneity (Parisi & Corntassel, 2009), but also developed an 
intersectional framework of identities to gain political power. That framework talks about how 
Indigenous women have reimagined government institutions from a multicultural approach. In 
addition to demanding the repeal of regulations, the Committee required the definition of local 
consultation processes that allow the participation of Indigenous people. It indicated: 
•   At the communal level, to define a participation process without exclusions to define local 
mechanisms of consultation, that fulfil the obligations of the Indigenous consultation. 
•   At the regional level, to establish a process to develop an intercultural regional public 
agenda with the effective participation of Indigenous people.  
These initiatives sought to overcome the political marginalisation of the Indigenous organisations 
at sub-regional levels. In a certain way, the Committee sought to avoid the subordination of their 
interests. It also focused on implementing a multicultural approach across the administrative levels 
in the region. The end of this speech included an emotive expression about how their experience 
had developed. The women, who had led the process, said: 
“Brothers and sisters from the Mapuche, Quechua and Aymara Peoples, this is a sad 
and sorrowful moment for our Peoples. We expected that the government fulfilled the 
commitments assumed with us in its political agenda. But we have not been defeated, 
on the contrary, we have been strengthened by this because we carried out six self-
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
190 “Somos un grupo de indígenas radicalizados, así nos han querido llamar y nos han criticado las autoridades. Nosotros somos 
legítimamente representantes de organizaciones, estamos los tres [Indígenas] pueblos acá, están los hermanos Mapuches, están 
los hermanos Quechuas y estamos los Aymaras y porque no decirlo los Aymara-Quechua, los Mapuche-Aymaras, y también 
muchos de nosotros nos hemos casado con personas de otros [Indígenas] Pueblos.” 
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convened assemblies […] the only intention of this commission was up to scratch and 
to defend the rights, and to contribute to create a ministry in accordance with the 
Indigenous communities’ demands.”191 
Field note, Assembly, 6th meeting 
In the meeting, the participation of authorities was marginal. On the one hand, the provincial 
governor mentioned that she did not have resolution capacity to support the Assembly. On the 
other hand, CONADI’s representative stated that he only acted as technical support in the subject 
of the consultation and thus, he might have made recommendations, but was not able to modify 
the SEREMI’s decision. In particular, the attendants felt disgusted when the governor affirmed 
that the government sought to move from a representative democracy toward a participatory one, 
because it was clear that SEREMI had not acted according to this principle. 
It also is important to recognise that the authorities applied different criteria to both groups. Even 
though SEREMI stated that one stage of the consultation process had concluded on January 19th, 
the Sub-Committee continued improving its proposal in a meeting on January 22nd. Moreover, 
according to the report, the selection of two representatives occurred on January 16th, days before 
the official announcement. Both SEREMI and CONADI only recognised the right to participate 
of the Sub-Committee. In the same report, the local authorities justified the election of these 
representatives, claiming that the Indigenous people had used a traditional practice to choose them. 
However, it did not mention which organisations had participated in this process. The document 
demonstrates that the government authorities systematically excluded the organisations associated 
with the Assembly and, indirectly, prevented the participation of women in the stage of ‘National 
Discussion’. Thus, each comuna had two representatives, and the Arica y Parinacota region would 
then have eight people representing it, of whom only three would be women. As Vera Puebla 
(2014) mentioned, although the international instruments guarantee free, prior and informed 
consultation, it lacked a gender approach that recognises the traditional disadvantages of 
Indigenous women. Radcliffe (2015), a postcolonial scholar, notes that although they reinterpret 
dominant epistemologies that define the manner to achieve development and well-being interests, 
there remains a socio-institutional structure, co-created by other Indigenous people and 
government, that sets limits on the extent to which concepts of development can be changed.  
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
191 “Hermanos y hermanas de los Pueblos Mapuche, Quechua y Aymara este un momento lamentable, triste para nuestros 
pueblos. esperábamos que el gobierno cumpliera con los compromisos que asumió con nosotros en su programa de gobierno. 
Pero no nos han derrotado, al contrario, hemos salido fortalecido de esto porque logramos hacer seis asambleas auto-
convocadas […] la única intensión de esta comisión fue ponernos a la altura y defender los derechos, y dejar un ministerio a 
la altura de las demandas de las comunidades indígenas.” 
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 At the beginning of this process, the Indigenous organisation claimed that the Decree No. 66 
(2013) constrained their rights. For Indigenous organisations, this was a problem of development 
because they saw their development as depending on the effective exercise of individual and 
collective rights. Although the regulation established three principles ‒ good faith (Article 9th), 
appropriate manners (Article 10th), and prior character (Article 11th) ‒ the Indigenous consultation 
process, in practice, restricted these principles. The iteration between government and Indigenous 
people was effective, but the mutual collaboration considered only the dominant Indigenous 
organisations with which authorities traditionally have negotiated or responded to the local 
political agenda. While the creation of new institutions was a problematic issue for some 
organisations, others understood it as a natural process that might allow enhanced well-being and 
development. For instance, the increasing number of Aymara people in the CONADI’s National 
Indigenous Council might enhance the representation of all Indigenous Peoples. In that way, 
dominant Indigenous groups appropriate government measures. 
In the region of Arica y Parinacota, Indigenous women experience different disadvantages, which 
are not only institutional. For example, few Indigenous women occupied political positions in the 
region (see table 6.2). The underrepresentation of women has limited the emergence of formal 
recognition of the local diversity.  
Table 7.2 Categorisation of authorities in the Arica y Parinacota region 
  Women Men Indigenous Non-Indigenous 
Indigenous 
Women 
Indigenous 
Men 
Appointed by the President 
 Intendant (1) 1 0 0 1 0 0 
 Provincial Governors (2) 0 2 0 2 0 0 
Direct Election - Regional Level 
 Senators192 (2) 0 2 0 2 0 0 
 Deputies (2) 0 2 0 2 0 0 
 Regional Council Members (14) 1 13 3 11 1 2 
Direct Election - Communal Level 
 Mayors (4) 1 3 3 1 1 2 
 Communal Council Members       
   Arica (10) 2 8 2 8 0 2 
   Camarones (6) 3 3 N/A N/A N/A	   N/A	  
   Putre (6) 1 5 N/A N/A N/A	   N/A	  
   General Lagos (6) 3 3 N/A N/A N/A	   N/A	  
Total (53) 12 41 8 27 2 6 
Percentage respect to total 22.6 77.4 29.6 70.3 33.3 66.7 
Source: Own elaboration based on biographical information published in local newspapers. 
In chapter 6, I explained the spatial discrimination in the region of Arica y Parinacota. Therefore, 
although the local Indigenous activism had a long trajectory for almost 25 years, the agency of 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
192 Senators in the Arica y Parinacota Region were elected in joint with the Tarapacá Region. 
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Indigenous women has been and is expressed in limited spaces, which reduces its participation in 
the definition of development policies and projects. 
7.4  Conclusion 
I illustrated the different degrees of political participation of Indigenous organisations at the local 
level, which constrain the capacity to modify the notion of development as promoted through the 
institutional framework. Particularly in Chile, although the ILO Convention No. 169 came into 
force in 2010, the government established two regulations in 2013. Thus, Decree No. 66 (2013) 
has been the main structural arrangement that led government agencies to discuss with Indigenous 
people about their development. The consultation as an institutional arrangement depends on the 
country division determined by the regionalisation as well as the political scheme as defined by the 
Indigenous Law (1993). In that way, the government territorially divided the notion of Indigenous 
development and ignored the traditional Indigenous relationships across sub-national borders. In 
the case of the Aymara People, local organisations were not able to interact with organisations 
from other regions in the north until the final stage of the Indigenous consultation. From the 
beginning to the end, the process entailed interactions among Indigenous organisations that 
represent different local voices. In Arica, Assembly, Sub-Committee and even Nación Aymara that 
participate in the Indigenous consultation demonstrated their different goals and interests. 
Andolina et al. (2009) state that Indigenous people imagine and render development paradigms in 
uneven ways, and do so according to various factors. In this context, on the one hand, the 
marginalisation of Indigenous organisations by other dominant Indigenous groups and, on the 
other hand, the (dis)empowerment of Indigenous organisations by the government were practices 
that determined the emergence of political inequalities. In this regard, alternative discourses from 
non-dominant Indigenous organisations were undermined, because they rearticulate historical or 
current demands that might contest the hegemonic discourse system.  
Local authorities discursively constructed the consultation as a technical and managerial process, 
but Indigenous organisations sought to incorporate in the new institutions their own interests in 
accordance with the expectation of development, which may be understood as “a strategy to 
improve [their] quality of life” (Hawkesworth, 2012, p. 120). In this regard, the political practices 
of Indigenous representatives, in part, were based on their individual and collective memories. 
Memory, as a factor in Indigenous people’s struggles is not new. Rivera Cusicanqui (2010) through 
the study of campesinas struggles in Bolivia introduced the terms ‘long-term memory’ and ‘short-
term memory’ to describe two periods of oppression and resistance respectively: the Indigenous 
resistance in the colonial period and the protest of unions and peasant militias in the 1950s. In a 
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similar way, Indigenous organisations have long-term and short-term memories. In this case, the 
short-term memory of local Indigenous organisations is not based on struggles, but rather 
considers development advances such as legal recognition in the Indigenous Law (1993). Local 
authorities and public servants know that memory has a function “as a tool for reinvigorating 
[traditional actions]” (Rifkin, 2017, p. 72). It carries out this function when Indigenous people 
recall the collaborative work in the implementation of the Andean Plan (see chapter 4) as well as 
the drawing of the Indigenous Law (1993) (see chapter 5). However, even though the collective 
memory is able to strengthen the sense of having a common history that favour the community 
construction, the Indigenous consultation demonstrates that the interpretation of past events and 
present issues contributes to the division of people who are ostensibly united under one identity.  
In the region, the memory of resistance is associated with rural areas, and based on the 
environmental struggles such as the creation of protected areas in private Indigenous properties, 
the water extraction from ancestral lands and recently the development of a manganese project 
mine. Therefore, the notions of ‘pertinencia territorial’ and community-lived experience (see chapter 
6) asked by Indigenous people do not only mean to travel between Arica and a highland village 
one or twice in the year, but to remember the history of highland Indigenous communities. 
Nevertheless, given the massive rural-to-urban migration in the region, memory of resistance is 
not necessarily a pivotal in the identity formation as well as organisation. The actions of the Sub-
Committee in the consultation represent this situation.  
Finally, Aymara and Indigenous organisations/communities are heterogeneous, not only because 
they have different collective memories, but also because they have several voices. In particular, 
Rousseau and Morales Hudon (2017) recognise that Indigenous women face a triple discrimination 
based on their identity, gender and class. In particular, Andolina et al. reaffirm the idea that 
“[Indigenous women] contribute to social capital through their loyalty to community life” (2009), 
which may mean the prioritisation of Indigenous over gender struggles. Indigenous women, in this 
political context, have increased their participation in the reimagining of local identities, 
organisations, institutions and, above all, the notions of development. However, in the process of 
resignification they led, Indigenous women have had to contend with the traditional role of 
Indigenous men in the construction of meanings and understandings, particularly in the political 
environment. Men and male-dominated authorities indirectly emphasised the subordinate position 
of Indigenous women, which undermined their participation in development. Adapting the 
concept of the ‘permitted Indian’ (Rivera Cusicanqui in Hale, 2004; Hale & Millamán, 2006), we 
can say that the ‘permitted Indigenous women’ are those that remain silent and invisible in the 
political hetero-patriarchal context. Furthermore, the underrepresentation of women in 
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Indigenous policy has produced a situation in which the government develops a policy that 
overlooks the disadvantages that affect Indigenous women. However, as demonstrate in this case, 
Indigenous women have reworked male-dominant discourses and practices in order to exercise 
their right to participate in decision-making, and, therefore, to have influence over Indigenous 
development. 
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Chapter 8 Concluding Remarks 
On 1st June 2017, in her last annual address to parliament, President Michelle Bachelet announced 
that the new constitution would include the recognition of Indigenous Peoples and their right to 
political participation. The Ministry of Social Development convened a new Indigenous 
consultation for these two measures in July 2017, but without reviewing the Decrees No. 66 (2013) 
and No. 40 (2013) as Bachelet administration agreed to do in 2014. Two months later, the SEREMI 
of Social Development started its Indigenous consultation in Arica y Parinacota, classifying the 
Indigenous people by comuna. Given the high level of participation at meetings and the relative lack 
of criticism by Indigenous people, this suggests that local Indigenous people did not consider the 
problems generated by the 2014 Indigenous consultation to be an insurmountable obstacle to their 
presence in the 2017 consultation. One reason why Indigenous people responded to this last call 
of government would be the need to address new development issues or to deal with non-
economic inequalities. In this sense, the State’s recognition of unresolved historical demands of 
Indigenous people supports the notion that there was, and continues to be, a set of development 
promises which remain unfulfilled. In relation to the recent Indigenous consultation, I suggest that 
the participation of Indigenous people response not only to the improvement of their material 
well-being, but also to their need to reinvigorate their relationship with the authorities. It, in part, 
constitutes a tradition inherited from previous Indigenous organisations that, in the past, 
collaborated with local government authorities to implement development measures. Thus, the 
relationships that promote development from a seemingly apolitical, technocratic and managerial 
perspective have a cultural background that remains alive in the collective memory of 
contemporary Indigenous organisations. Therefore, although the government started these 
relationships by the introduction of new institutional mechanisms for development, Indigenous 
people have culturally appropriated them in ways that allow other subsequent interactions. 
As a result of many years of socio-cultural integration and hybridity, it is difficult to define what 
discursive and non-discursive practices are Indigenous, and which ones are not. The questions of 
who is indigenous, and what is indigenous are going to remain open-ended into the future. Possible 
answers depend on the criterion chosen to define indigeneity (Corntassel, 2003) such as language, 
physical appearance, group membership, colonisation and marginalisation (Cram, Chilisa, & 
Mertens, 2013; Loveman, 2014). The Chilean institutional scheme for Indigenous people supports 
the self-identification principle but, at the same time, regulates individual membership to each 
Indigenous People recognised by the Indigenous Law (1993). The State considers self-
identification to count and thus describe the total national Indigenous population (De la Maza, 
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2014). Meanwhile, interaction of Indigenous persons with State institutions relies on one’s capacity 
to prove Indigenous heritage through surnames or customs in accordance with the Indigenous 
Law (1993). In this way, the State has established a sharp distinction between Indigenous and non-
Indigenous people where access special to State benefits (scholarship programmes, land titling, 
voting in Indigenous elections, etc.) is concerned. 
Beyond the conception of development that varies between technical and political rationalities, its 
strategic nature can be clearly seen through the reciprocal relationship established by Indigenous 
Peoples and government authorities. Particularly, interactions between Aymara representatives and 
public workers of the Ministry of Social Development and the CONADI, framed within 
development programmes, have fostered the mutual recognition of one another’s interests. In a 
similar way, formal and informal encounters have allowed to establish a set of shared meanings 
about Indigenous worldview thought which negotiations on development issues have been 
structured. By considering these aspects and the flexible understanding of development, an agenda 
emerges and is agreed by both parties in which are prioritised certain issues to achieve two political 
purposes. On the one side, Indigenous representatives are able to inform their organisations about 
the partial achievement of objectives and thus to continue with collective actions in government 
development programmes. On the other side, the government authorities can demonstrate to 
international bodies (e.g. in the Universal Periodic Review) that its actions are fulfilling the duty to 
protect the national Indigenous Peoples. Under this partnership, for the government, the 
resistance by other Indigenous communities to national projects of development represents 
isolated, temporary and minor incidents as illustrated on chapter 7.  
From the return to democracy, governments have sought to push their political agendas for 
Indigenous Peoples. Thus, through agreements (e.g. Acuerdo de Nueva Imperial), regulations (e.g. 
Indigenous Law No. 19253) and institutions (e.g. the CONADI), the State has established a 
governance scheme for Indigenous Peoples. The lack of spaces for participation and consultation 
for Indigenous Peoples between 1993 and 2008 demonstrates the unequal power relationship with 
the authorities. Nevertheless, the ratification of the ILO Convention No. 169 empowered 
Indigenous organisations through the right to participate in decision-making processes. In this 
context, each modification in the policy for Indigenous Peoples represents a critical juncture, in 
other words, it is a point at which one or several changes in the institutional framework have 
started. Recently, the regulation of consultation procedure in 2013 and the creation of the Ministry 
of Indigenous Peoples in 2014 were critical junctures as well as instances to renegotiate 
development interests. Aymara organisations have taken advantage of these processes, particularly, 
to reach agreements with central authorities and other Indigenous Peoples’ organisations. For 
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example, a group of Aymara representatives promoted, just as Mapuche organisations, the need 
of recognising Chile as a plurinational state in similar way as Bolivia. It is important to mention 
that unlike the 80’s when dirigencia indígena Aymara had a strong relation with Bolivian Indigenous 
movements, they are currently disconnected from their Bolivian peers in political matters.  
Within this context, due to the diversity of Aymara organisations in the region, there is not only 
one strategy in action to deal with institutional transformations. The discourse of Aymara 
representatives has gone beyond the strategic essentialism, it is multiple and dynamic. For instance, 
during the course of the commission for the Historical Truth and New Deal with Indigenous 
People, Aymara representatives demanded support from the government for the vertical 
occupation of ecological levels in the region (from highlands to valleys). However, at the present, 
the obtaining of social housing or land for agriculture is one of the most important reasons that 
motives the organisation of Indigenous people in the city. In addition, Aymara representatives 
show themselves as more accessible and collaborative in order to make a clear difference from the 
conflictive Mapuche organisations as well as local Aymara communities that criticise the 
government. In this way, Aymara representatives seem to pause rather than maintain the 
oppositional stance to dialogue with authorities about their development. 
The relationship between Aymara organisations and authorities has historical roots, which is too 
nuance to be understood in terms of culture. Aymara people has a memory of collaboration and 
partnership with local authorities that came from the 60’s when the Indian Andean Plan and Junta 
de Adelanto were working in the region. Most activities developed in the frame of the Indian 
Andean Plan were supported by Indigenous communities that lived in the highlands. Memory 
fragments about these experiences, in some cases, have been transmitted through narration and 
are shared between Aymara organisations. Given this background, the resistance to or questioning 
of government programmes is not a common behaviour in the Aymara leadership. Interactions 
with local authorities may trigger certain narrative memories. Therefore, the memory is not only 
culturally conditioned, but also could be (re)defined and articulated following the political agenda 
of governments. 
Indigenous development has not been the subject of legal definitions in the national regulation, 
ensuring that it remains an elastic concept. Government authorities and Indigenous Peoples have 
co-created notions of Indigenous development based on measures defined in political agendas. In 
this case, these notions associated with Indigenous people in the borderland are not a complete 
alternative to the conventional definition of development, at least as post-development scholars 
have proposed. Indigenous people successively render the notion of development as a selection 
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of perceived economic and non-economic inequalities in which their identity plays a key role in 
addressing them. This explains why very few Indigenous people have participated in relevant 
political processes (such as Indigenous consultations) despite the increase of Indigenous 
population in recent years. In individual terms, the perception of inequalities change, because 
Indigenous people have multiple affiliations, for example, to political parties. Nevertheless, the 
capability of an Indigenous organisation to reach development (defined as the reduction of socio-
economic disparities) through the institutional structure depends on relations of power. 
In this context, my research did not aim at creating an exact definition of Indigenous development, 
but rather at examining the relationships established by Indigenous people among themselves and 
with government authorities within the frame of development programmes. I have argued 
throughout this thesis that the trajectory of Indigenous organisations has been constructed in a 
socio-political space that strengthened their collaborative actions. Moreover, I have demonstrated 
that an iterative and interactive process led to the production of social and institutional changes 
among Indigenous people and their organisations. Particularly, Indigenous organisations have 
viewed government authorities as allies that provide conditions to achieve their development 
interests. Meanwhile, local institutional agencies have implemented participatory development 
plans and Indigenous consultations in accordance with national institutional guidelines. In this 
sense, cooperation has been more permanent that conflict in the borderland in relation to the 
development policy for Indigenous people. An implicit agreement of collaboration between most 
politicised and dominant Indigenous people with local government authorities prevented the 
emergence of dissident voices. This contributes to explain why Indigenous people from Arica y 
Parinacota have tended to deny their historical and cultural ties across borders, and to overlook 
those ties as viable sources of political power. 
Bordering Bolivia and Peru, the region of Arica y Parinacota represented a very interesting place for 
exploring the interaction of Indigenous people and government authorities under different 
development encounters. In this respect, I described those relationships from longitudinal a 
perspective in the borderland. The examination considered: a) the experience of the Indigenous 
people with the Junta de Adelanto de Arica and Plan Andino (1958‒1976); b) the first years of the 
Indigenous Law until the Verdad Histórica y Nuevo Trato con los Pueblos Indígenas (1993-2003); c) the 
process of consultation to create the Ministerio de Pueblos Indígenas along with Consejo Nacional y 
Consejos de Pueblos Indígenas (2014‒2016). Each of these historical periods represents a wave of 
reforms that contributed to the undermining or empowering specific characteristics of the 
traditional socio-political structure of Indigenous Peoples. In this process, Indigenous individuals 
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have recreated their identity, organisations and territory in accordance with the prevailing 
institutional structure while authorities have, at the same time, institutionalised formal channels to 
establish effective relationships and therefore embrace certain Indigenous development claims.  
By interweaving salient issues in the three historical periods, I highlight the following conclusions 
according to the goals of this research defined in the introduction chapter: 
1. An identity switching occurred in the region of Arica y Parinacota that allowed the 
visibilisation of Indigenous and Aymara population after the Chilenización. 
In institutional terms, the visibilisation of Indigenous people in the north of Chile is associated 
with the process of assimilation (chilenización) that started years after the end of the War of the 
Pacific (1883), and through which the State emphasised the otherness of highland population. In 
the pueblos del interior, the State considered foreign nationality and Indigeneity as oppositional 
qualities that threated Chile’s borders, sovereignty, and territorial unity. After the annexation in 
1929, in addition to the national Chile-Peru and Chile-Bolivia borders, an economic boundary in 
the parallel 19o0’ separated Arica y Parinacota from the rest of regions in the north. From this point 
on, a strip of land stretching southward by roughly 700 km (Travis, 2015) represented not only the 
wealth of the northern territory, based on its exploitable saltpetre deposits, but also a political abyss 
between the centre (Santiago) and the northernmost periphery (Region of Arica y Parinacota). To 
economically integrate the region, the government created the JAA (Junta de Adelanto de Arica) in 
1958 as a special policy in order to change the sense of abandonment in Arica and pueblos del interior. 
In this process, the JAA, through the Plan Andino (1962-1968), redefined Indigenous people as a 
rural population and later reinterpreted their needs in terms of their potential contribution to 
economic integration. Thus, Indigenous people reappeared as an issue in an economic context. 
Even though the JAA had sought to bring development into the highlands, the uneven 
development between Arica and pueblos del interior encouraged the rural-to-urban and cross-border 
migration of Indigenous families. Without legal mechanisms of recognition, Indigenous people 
appeared in the city and came under the scrutiny of local authorities. The fracture that produced 
the chilenización between Indigenous and non-Indigenous people seemed to disappear with the 
implementation of projects in the highlands to improve living conditions. Under the dictatorship 
of 1973-1990, the military perspectives that were involved in the imposed Comité de Desarrollo del 
Interior (1974-1976) emphasized the cultural distinctiveness of the rural population. In that 
moment, State authorities institutionally recognised the Aymara identity as a component of the 
local Indigenous population, which was considered a threat to national security. There was even a 
research proposal put before the Comité de Desarrollo del Interior to study the Aymara communities 
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in the highlands. Nevertheless, the process of regionalisation started by the Military Junta 
centralised power and authority, which undermined the possibility that Indigenous communities 
established relationship with local authorities based on their Indigenous identity. The 
disarticulation of the JAA’s initiatives produced a situation in which Indigenous people viewed the 
central administration as the only possible source of progress and well-being. 
After the restoration of democracy, the identities of nine Indigenous Peoples were recognised by 
the Indigenous Law (1993), but that was not enough to ensure political resources. In this region, 
Aymara people appeared in the institutional environment as an Indigenous ethnic group (Etnia 
Indígena) and not as an Indigenous People (Pueblo Indígena). The Indigenous policy derived from the 
Indigenous Law (1993) focused on the economic conditions of highland Indigenous communities, 
which contributed to silencing the heterogeneous voices of the highlands. In addition, the spatial 
inequality or uneven development has encouraged the migration of Aymara people, firstly, from 
the highlands to Arica and then from Arica to other regions in the north or to Santiago. Inversely, 
in the region of Arica y Parinacota there progressively appeared other Indigenous identities such as 
Quechua, Mapuche and Diaguita. According to the 1992 and 2012 censuses, the Aymara 
population in the region of Arica y Parinacota rose from 9,215 to 49,945, while Indigenous people 
that claim other non-Aymara identity grew from 5,380 to 10,293. In this context of multiple 
identities, in 2001 the government elaborated an official national report about the historical 
demands of each Indigenous People, but this systematisation hierarchized them and dismissed 
those that came from Indigenous minorities such as the Aymara communities. In practice, it 
demonstrated the uneven power relations of Indigenous Peoples within government structures. A 
similar situation occurred at the local level between Aymara and other Indigenous groups 
(Mapuche and Quechua).  
The gap between social and institutional notions of Indigenous identity has declined over the years. 
Because of progressive institutionalisation, the State fixed the geographical and cultural 
characteristics of Indigenous people, thus avoiding the recognition of new forms of Indigenous 
identity. In that way, the institutional framework to obtain the proof of Indigenous status from 
CONADI has served as a reference for social Identity formation. Therefore, to interact with 
government authorities, Indigenous people experience pressure to perform otherness 
(Muehlmann, 2013) to demonstrate, in other words, a static and essentialist Indigenous image 
within the government framework. Thus, (as I argue later), the institutional homogenisation of 
Indigenous identities has progressively unified narratives, prioritised memories, and dismissed 
possible voices of resistance.  
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2. The interaction between supra-national and national agencies framed the 
implementation of Indigenous rights and limited Indigenous development. 
Before the establishment of a non-integrationist international Indigenous framework, the UN’s 
specialised agencies had played an important role in producing expert knowledge about the 
identity, territory and organisations of Indigenous people, particularly, in Latin America. Thus, the 
UN technical assistance had a strong influence in local authorities about the JAA’s development 
initiatives for pueblos del interior of Arica y Parinacota. Moreover, the local development initiatives in 
the former Department of Arica framed within the Plan Andino and the Comité de Desarrollo del 
Interior represented spaces of collaboration for Indigenous people, international experts and local 
authorities that determined important future relationships. There was an implicit agreement among 
these actors to understand development problems as technical and managerial issues. Traditional 
Indigenous authorities in those years legitimised the institutional structure and granted authorities 
the power to intervene their territory in order to improve their living conditions.  
After the JAA, the legal recognition of Indigenous people in 1993 not only changed the domestic 
institutional structure, but also the international relationship with supra-national organisations. 
Firstly, Chile had to carry out its obligation under the various international conventions and 
declarations to which it was a signatory. The government voted in favour the UN DRIP (2007) 
and ratified the ILO Convention No. 169 (1989) in 2007 and 2008 respectively. After the adoption 
of these international instruments, the Chilean government acquired the obligation to inform 
periodically the relevant international organisations about the measures it has implemented to 
ensure Indigenous people’s rights. Secondly, the State has established a financial scheme with 
international organisations through which government agencies have developed programmes 
focused on improving the economic condition of Indigenous people. In recent years, international 
financial organisations have defined guidelines for project implementation that consider 
Indigenous population. For instance, the Inter-American Development Bank approved a loan in 
support of the Chilean government for implementing an Indigenous Development and Promotion 
Programme, which made the prior, free and informed consent of Indigenous a condition in its 
implementation. Finally, international organisations have participated as observers in national 
processes that involved Indigenous people. For example, the OHCHR, UNDP, ILO and UNICEF 
were part of the ‘Advisory and Monitoring Council’ in the process for the drafting of a new 
constitution in 2016. In terms of development issues, international mechanisms and institutions 
promote the respect to Indigenous rights, in particular, the political participation. The embrace of 
a participatory development approach in governments has been possible, in part, thanks to the 
interaction between the national and international institutional structures. 
216 
 
This context became more complex with the mainstreaming of Indigenous issues across 
government institutions, which encouraged the definition of new development programmes and 
formal institutional channels. Previously, CONADI was the only institution that dealt with 
problems of Indigenous people and organisations. The scheme that combines national and 
international organisations was a new one for Indigenous organisations. In this regard, Indigenous 
people use the differentiated human rights as a tactic tool in their demands before governments. 
3. Institutional changes in the organisation of Indigenous people defined a structure of 
interaction. 
An organisation is not only a group of Indigenous people with similar interests, but also a space 
that encapsulated histories, memories and dialogues. Before the passing of the Indigenous Law 
(1993), traditional Indigenous organisations in the pueblos del interior had adopted different legal 
forms such as religious brotherhoods, neighbourhood councils, mothers’ community centres, 
farmers’ cooperatives, and so forth. In this regard, Indigenous people have historically re-
established their community-run organisations in order to negotiate or reject decisions from the 
State. Although the scheme of organisation changed the socio-political structure in each pueblo del 
interior, Indigenous people have collectively ensured their participation in development projects. 
Given the rural-to-urban migration, Indigenous organisations were founded in the city, which 
meant access to other political contexts and the emergence of hybrid development interests. 
The Indigenous Law (1993) represented a new institutional framework to interact with authorities. 
In accordance with this regulation, Indigenous people re-institutionalised their organisations as 
either communities or as associations. The first of these were organized territorially, while the 
second dealt with more functional and purposive themes such as production, education, and so 
on. In the first years of the Indigenous Law (1993), Indigenous people that worked for CONADI 
promoted the creation of State-recognised communities and associations. Meanwhile, Indigenous 
people in the highlands accepted to set up new organisations in order to avoid the marginalisation 
from development initiatives. Particularly, in contrast to associations, Indigenous communities 
have a strong relation with the highlands rather than with the city, as seen in chapter 3. The 
institutionalisation of their organisations led Indigenous people to redefine their development 
interests as well as splitting them up into separate, ‘atomised’ units. For example, Indigenous 
women have created different organisations, a strategic act on their part, which suggests that there 
is gender equality demand in Arica y Parinacota. Finally, State-recognised organisations are political 
entities that support Indigenous participation in government decision-making.  
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Until 2016, there were at least (without considering the organisations created under other legal 
frameworks) 265 representatives of Indigenous organisations registered in Arica y Parinacota. In 
this context, Indigenous organisations are heterogeneous, because their relationship with dispersed 
villages in the highlands led to diverse perceptions of their needs. To facilitate decision-making in 
Indigenous development projects, the governance scheme encapsulated the Indigenous 
organisations using the administrative division of national territory. In addition, the government 
supported the creation of two supra-organisations: Consejo Nacional Aymara de Mallkus y T’allas 
(1997) and the Alto Andino ADI (2008), which have five and nine representatives respectively. In 
comparison with Indigenous organisations, representatives of supra-organisations and dominant 
Indigenous representatives have politically defined the trajectory of relationships with government 
authorities and therefore the materialisation of development projects. Thus, powerless Aymara 
and other Indigenous groups have not been able to recreate their individual and collective 
memories without considering the dominant notions defined by government authorities and 
Indigenous political elites. 
4. Structural and institutional changes have defined opportunities and constraints for 
Indigenous people and their organisations. 
At the national level, since the enactment of the Indigenous Law (1993), institutional development 
has been shaped by government relationships with the Mapuche People, the largest Indigenous 
People in Chile, on one side, and by the international organisations associated with the protection 
of Indigenous rights, on other side. To guide institutional development, governments have 
established political agendas to provide adequate solutions to Indigenous issues in consideration 
with the national context. As I mentioned in chapter 3, in order to interact with the State, 
Indigenous people have institutionalised their traditional community-run organisations as formal 
legal entities in accordance with the Indigenous Law (1993). However, Indigenous organisations 
have sought not only to interact with local authorities, but also to hold political power in this 
process. In this vein, dirigencia Indígena (Indigenous organisation representatives) are active in 
political parties through which they can obtain power and thus have advantages over others. 
Meanwhile, other Indigenous representatives have focused on understanding the managerial and 
technical approach developed by State institutions. However, most Indigenous organisations in 
the region of Arica y Parinacota dismiss other sources of political power such as their location in 
the borderland and their cross-national identity. Understanding the experience of the Indigenous 
consultation, Indigenous organisations can be differentiated by their level of specific access to 
spaces of political power through the institutional structure. 
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The institutional structure has disarticulated historical and cultural relations between Indigenous 
organisations across international, national and sub-national boundaries. The use of the communal 
scheme to establish the Consejo Nacional Aymara de Mallkus y T’allas and the Alto Andino ADI 
(created in 1997 and 2008 respectively) has reaffirmed the notion that Indigenous people should 
organize along the lines of the present administrative divisions, rather than those of their traditional 
socio-political structures. Thus, Indigenous organisations have defined their relationships among 
themselves and with local authorities in relation to the sub-regional boundaries. Despite the 
limitations produced by institutionalisation, the State-recognised Indigenous communities have 
had the State acknowledge the legality of their occupation of highland territory. In the highlands, 
particularly, Indigenous people and organisations have exercised the right to participate in 
decision-making for the management of protected areas and the exploitation of natural resources 
through institutional channels or Indigenous consultations. 
The Indigenous consultation is the main process supported by ILO Convention No. 169 (1989) 
that has determined recent reforms in the institutional structure. The Convention enforces the 
participation, integration and empowerment of Indigenous people. Despite the various difficulties 
involved, the government has institutionalised the exercise of the right to prior consultation under 
a legal framework based on the Decrees No. 66 and No. 40 (both established in 2013), which are 
intended to minimise the uncertainties surrounding the implementation of the national 
development agenda. Although the mechanism serves to make Indigenous people’s voices heard, 
it has two shortcomings from the Indigenous point of view, as seen in chapter 7. First, the capacity 
to start a process of consultation legally lies in government agencies rather than the Indigenous 
organisations that may be affected. Second, local authorities and dominant Indigenous elites, 
together or separately, have the capacity to exclude dissident Indigenous voices. Therefore, a 
political inequality is present in the process of consultation, which derives from the multiple 
relations of power between Indigenous organisations and local authorities. 
In particular, the government and other non-Indigenous actors see the Indigenous consultation as 
an obstacle to decision-making. In order to facilitate such processes, institutional reforms have 
involved the creation of Councils for each Indigenous People, which, among other functions, 
would represent Indigenous people in consultation processes. In this regard, the creation of a 
Ministry of Indigenous Peoples as well as a National Council and Councils of Indigenous Peoples 
aim at reforming the institutional framework that has remained static from the creation of 
CONADI. In addition, Bachelet administration has considered constitutional recognition of 
Indigenous Peoples and their right to political participation, which are major reforms.  
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5. Relationships between Indigenous communities and government agencies determine 
dominant and subaltern voices and memories. 
Indigenous people have developed an ‘intentional hybridity’ (Bakhtin in Bell, 2014, p. 60) that 
brings together the ‘life in the highlands’ and the ‘life in the city’, in other words, two realities that 
seem to be opposed in space and time. This context has produced multiple Indigenous voices that 
may collaborate or reject the development agenda. However, two factors have suffocated 
heterogeneous Indigenous voices. Firstly, the combined effect of the rural-to-urban migration and 
the loss of Indigenous languages undermined the oral transmission of the past as well as the 
traditional knowledge regarding the pueblos del interior. Secondly, local authorities from the 
CONADI, SEREMI of Social development, and other such organisations, legitimise Indigenous 
voices in accordance with political interests and development agendas. In this context, the degree 
of connection between Indigenous voices and government interests determines a political 
hierarchy. Thus, even though the process of consultation represents a space for hearing 
marginalised voices, Indigenous representatives with more political resources tend to gain 
dominant positions.  
In particular, Indigenous people have multiple ways to render their histories and narratives 
(Mallon, 2012) considering the ‘short-term memories’ and ‘long-term memories’ (Rivera 
Cusicanqui, 2010). In this case, the long-term memory is based on previous struggles, specifically 
those of the Spanish colonisation period and the chilenización. Meanwhile, the short-term memory 
relies on collaborative experiences between Indigenous people and the State institutions 
particularly the JAA’s Andean Plan and the drafting process of the Indigenous Law (1993). Among 
Indigenous organisations, there are no historical references to the Peruvian period, which 
represents a particular difference between the Aymara people within Chile’s borders, and those 
Aymara people who live beyond those borders. Before Chilean authorities, Indigenous people 
highlight the past struggles to underpin and legitimate development demands in the present and 
future. For instance, during the writing up of the Verdad Histórica y Nuevo Trato con los Pueblos 
Indígenas report, an Aymara People’s committee reinterpreted, hid and rewrote local memories 
regarding the chilenización in order to define a problematic past and create acceptable political 
demands, in other words, demand development. It is a common characteristic of Indigenous 
organisations that they produce collective memories based on a selective and fixed version of 
historical events in the highlands. The local interpretation suggests that memory is spatially located 
within the region. While struggles are associated with pueblos del interior, the previous successful 
development experiences are in city.  
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Despite massive rural-to-urban migration, members of Indigenous organisations have continued 
to circulate between Arica and pueblos del interior, and have re-established their communities in 
accordance with the Indigenous Law (1993). Thus, community members seek to legitimate a new 
notion of occupancy and reaffirm both their liaison with the highlands and their right to participate 
in its development. The legal strategy involves the maintenance of community values and 
principles in development policies and programmes. As my research shows, Indigenous 
communities are concentrated in the highlands, while Indigenous associations are in the city and 
its adjoining valleys. 
Voices of dominant Indigenous people and government authorities tend to homogenise 
Indigenous memories. In particular, memories based on collaborative experiences limit the 
emergence of other narratives that may put pressure the local development agenda. Among 
Indigenous minorities, Indigenous women appeared in the political arena thanks to the 
mainstreaming of gender equality and the establishment of local women’s organisations. In this 
regard, they lack the bargaining power to redefine existing male-dominant understandings and 
meanings. Understanding that it is necessary to recover, understand, and reinstall their lost voices, 
Indigenous women have tried to gain a political voice from local levels and have claimed their right 
to participate in decision-making processes. The political claim of Indigenous women based on 
the sense of belonging and lived experience associated with the highlands suggests the need to 
recover certain Indigenous knowledge, practices and values. In the 2014 Indigenous consultation, 
Indigenous women that intertwined urban Indigenous identities (Aymara, Quechua and Mapuche) 
not only recognised the current occupation of Indigenous people, but also established a tool to 
gain political power before other organisations and government. However, local authorities 
ignored the organisation and thus Indigenous women remain voiceless in the political arena. 
Although Indigenous identity and organisations are flexible social concepts, they are constrained 
by institutional structure. To support or resist, Indigenous people use their memory and voice as 
tactical tools to highlight inequalities, which demonstrate that their development is a multi-form 
and multi-dimensional political project.  
Finally, even though governments have treated Indigenous development as an independent issue, 
other conflicts have, historically, intersected with it. The mainstreaming of policies to address non-
economic inequalities in the institutional structure represented an opportunity for Indigenous 
people to gain political power. In saying this, I am not seeking to affirm that the condition of 
Indigenous people declined. According to the CASEN survey’s results issued in August 2017 (and 
based on data from 2015), Indigenous people have experienced an improvement in different socio-
economic indicators: income poverty, multidimensional poverty, literacy, access to public tertiary 
221 
 
education, among others. However, these changes do not mean a better political position where 
the definition of development policies is concerned. In fact, their reality raises the following, 
interrelated questions. Once Indigenous people in the borderland have addressed most of their 
inequalities or development issues, what society will they go on to build? One that returns to the 
traditional Indigenous worldview, or one that imitates the dominant mainstream culture? 
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